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THE GOVERNMENT OF FEDERAL CAPITALS
"There are local interests peculiar to every town, -whether 
great or small, and common to all its inhabitants: every town, therefore,
without distinction of size, ought to have its municipal council."
"Your Excellencies are about to perform an act of deep 
significance to Australia, for we may all be confident that the city you 
are about to name will be prepared with due activity for its great future 
as the Seat of Government, where Australia will be mistress in her own 
home, and there will be no room for complaint of provincial influences in 
the pursuit of national aims."
These statements, the one made by John Stuart Mill in his 
Considerations on Representative Government, the other by Sir Edmund 
Barton, Australia*s first Prime Minister, in a message to Lord and Lady 
Denman on the occasion of the naming of Australia* s federal capital 
admirably present the two basic considerations to be studied by anyone 
seeking to evaluate the administrative system of the Australian Capital 
Terri to ly. It is my aim to show, in this thesis, that these requirements 
are not altogether conflicting ones; that the establishment of some form 
of local representative government for the Territory is not only in the 
interest of the local populace but is also reconcilable with, and, to 
some extent, identifiable with the national interest.
However, whilst this work is primarily intended as a study of the 
government of the Australian Capital Territory and its problems, it should 
be viewed within a much broader context. For although some of Canberra* s 
problems are unique, resulting as they do from peculiar local conditions,
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many of the problems involved in its government are common to national 
capitals throughout the world. In particular, this exercise will 
facilitate the study of those problems of government which are unique to 
the national capitals of federal states.
The parliaments of countries, such as Prance and the United 
Kingdom, with centralized political systems, enjoy exclusive legislative 
power throughout their countries, and so over all cities including their 
national capitals. But in countries with federal constitutions, of course, 
the national parliament shares the right to legislate with the parliaments 
of the federations constituent provinces and, generally, the provincial 
parliaments enjoy the exclusive right to legislate for local government.
The framers of the U.S, constitution realised that this could cause 
considerable embarassment for the federal government for as one of them 
pointed out, "The indispensable necessity of complete authority at the 
Seat of Government, carries its own evidence with it. It is a power 
exercised by every Legislature of the Union, I might say of the world, by 
virtue of its general supremacy. Without it, not only the public 
authority might be insulted and its proceedings be interrupted with 
impunity; but a dependence of the members of the General Government on 
the State comprehending the Seat of the Government, for protection in the 
exercise of their duty, might bring on the National Councils an imputation 
of awe or influence, equally dishonorable to the Government and diss­
atisfactory to the other members of the Confederacy. This consideration 
has the more weight, as the gradual accumulation of public improvements 
at the stationary residence of the Government, would be both too great a 
public pledge to be left in the hands of a single State, and would create
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so many obstacles to a removal of the Government, as still further to
1abridge its necessary independence," They, therefore, provide for the
creation of a special federal district within which the federal legislature 
would exercise exclusive legislation, just as the legislatures of the 
constituent states of the federation or of centralized political systems 
exercise exclusive legislation over their capitals. The American example 
has subsequently been followed by a number of other federations Australia 
included.
The creation of a separate federal district has not been
universally accepted as the solution of the problem, however. South
Africa, for instance, has chosen the novel solution of creating two
capitals : Pretoria (Transvaal) as its administrative capital, and Cape
Town (Cape Province) as its legislative capital; "....... a compromise
to satisfy the prestige of the two provinces, but it is troublesome in
2eveiy other respect."
In Ottawa, Canada has retained the existing framework of 
provincial and local government. Arrangements for administering the 
metropolitan area differ little from arrangements for administering other
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Canadian metropolitan areas. It is true that the conuibation straddles 
the Ontario - Quebec boundary, but this is merely the result of historical 
accident, and apart from complicating the situation, does not materially 
affect the relationship between the Dominion government and the city. It 
is obviously true, also, that as the national capital, Ottawa is of very 
special interest to the Dominion government. The Dominion owns a large 
amount of property in the city, and it has established a planning 
authority to ensure the development (and redevelopment) of the city to a
4Standard Y/orthy of its place as the national capital. Yet,
constitutionally, the Dominion enjoys only the same authority over the
local government of Ottawa as it has over the local government of any
other Canadian city* Indeed, ’Neither the federal government nor its
agencies possess ary direct authority over any of these municipalities
which make up the metropolitan area. They are exclusively subject to
their own provincial governments, under Section 92 of the British North 
4America Act.”
It would he of little value, for the purposes of this study, to
make a detailed analysis of the system of local government. Suffice it to
say that in accordance with the constitutional provision which gives them
exclusive power to legislate in matters of local government, the provinces
of Quebec and Ontario, have, within their own jurisdictions, made
comprehensive arrangements for the region, with due provision for local
representation. But it is a most complicated situation, "Something of its
complexity can be seen in the fact that the present area within the
National Capital Region (l,800 square miles) takes in all or part of 66 
5municipaliti es."
It is obvious that the Canadians have not found an effective 
solution to the difficulties inherent in the administration of the 
national capital of a federation. Whilst by granting local self-government, 
they have, to a large extent, provided for the interest of the local 
community the national interest has been virtually overlooked. The 
Father of Canadian Confederation, John Hamilton Cray was well aware of the 
national interest in the capital, however, for he pointed out that, "That 
which was destined to be the capital of the Confederation might fairly
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rest its claim for support upon the people of the Dominion,” It is 
interesting to note that in stating his case for the exclusive control
of the American national capital "by the federal government, Madison was 
anxious to ensure the independence of the federal, government, Gray went 
somewhat further for he considered that the capital's "order, well-being, 
sanitary arrangements, police regulations, adornments, and improvements 
are essential to the comfort and security not only of the representatives 
wno attend Parliament, but of all those who are compelled to resort 
to the capital of the country in the discharge of the various duties 
attendant upon the administration of public affairs. Its reputation 
should be national, not provincial. It belongs no more to Ontario, than 
it does to New Brunswick, Nova Scotia, Quebec, or to ary of the Provincesg
constituting the Confederation." But even Gray stated only part of the 
case. A nation* s capital must not only be secure and comfortable for those 
who transact the nation's business there, it must be much more. The 
capital is the symbol of a nation. It represents the national image not 
only to the nation itself but to other nations. For this reason, every­
thing about it is of national concern; its security, its appearance, and, 
indeed, its general administration. Some of these things of course are of 
more importance than others; the capital's appearance, security and 
independence of the federal government being of prime concern.
The Canadian government is well aware of the symbolism of 
its capital, and for this reason, has been preoccupied, above all, in 
ensuring that Ottawa's appearance should be worthy of the role which it 
has to play. However, because it has not had mastery of its own house, 
the Dominion government has had considerable difficulty in effecting this.
Unlike Canberra or Brasilia, Ottawa was not begotten as
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a planned city. It began life as an industrial town, and despite its
choice as the seat of the federal Government it has remained an important
industrial and railway centre. With this industry, Ottawa has inherited
great ugliness from the past. Thus, "Across the river from the stately
buildings of the nation are piles of unsightly and disorderly industrial
materials, factories, railway sidings, warehouses and chimney stacks
7spreading soot, smell and smoke." Although there have been several 
attempts to give Ottawa a town plan, none were successful until the 
publication of the Greber Master Plan in 1950. However, "Realization of 
the Man ter Plan, even under ideal circumstances, would have been an 
engineering and town planning project of great magnitude." But 
circumstances were the very reverse of ideal. The Dominion planning agency,
o
the National Capital Commission, and its predecessor the Federal District 
Commission, had power to buy and develop land, but the zoning
power was still vested in the separate municipalities. Some of these, 
heavily weighted by the nature of their composition and franchise in 
favour of the land owning interests, refused to use their powers to 
implement the policy of the Commission in safeguarding the Green Belt.
The Commission was forced to employ the expensive procedure of purchasing 
the land, instead of relying on restrictive controls, and there has been
9repeated friction between it and the municipalities." This is not to say 
that the Commissions* advice and persuasion, were completely ineffective, 
but their mainstay was compulsory purchase. Of course, Ottawa is not the 
only conurbation in which problems of jurisdiction have hampered effective 
town planning. This is a commonplace problem of conurbations throughout 
the world* However, it is not such an acute one for centralized states, 
or for provinces. They can solve the problem fairly easily. They have
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the legislative power to create an authority to control the whole 
conurbation. This, of course, is what the English did with the creation 
of the Council of Greater London and the Queensland Parliament with the 
creation of the Brisbane City Council. For the Canadian government this 
solution was not available* Hence between 1947 and 1965 it was forced to 
spend some $55 million^ on the acquisition of land.
The expenditure of vast sums has, for the most part enabled the 
Canadian government to overcome the problem posed by its lack of jurisdic­
tion in the Ottawa region, with regard to the planning and redevelopment 
of the area. But, even so, it is forced to depend on the co-operation of 
provincial and local authorities to some extent in augmenting its plans. 
The fact that the Dominion has no control over the general administration 
of Ottawa means that it must depend on these bodies for the provision of 
adequate water supplies, sewerage disposal, and other utility services 
necessary for the efficient operation of the city. It is reliant on local 
authorities for police protection. What is more, the existence of so many 
provincial and local authorities in the area, considerably complicates the 
co-ordination of planning and development. And "it is clear that with the 
growth of Canada and the corresponding expansion of its governmental 
activities, the administrative problems arising between the City of Ottawa 
and the Federal Government will become more complex and more difficult of 
settlement than they are now. As an indication of that prospect we would 
merely stress the inevitable difficulty that will arise in connection with 
the present reckless system of sewage disposal into the Ottawa River, the 
both banks of which within the most directly affected area, are the 
property of the Dominion of Canada." ^ T t  is not surprising that one 
observer has pointed out that "a considerable part of the history of the
8first 15 years of the National Capital Plan is concerned with constitut- 
12ional problems.”
Canadian experience also illustrates the complicated nature of
the financial considerations arising from municipal administration of the
national capital. The presence of the federal government in Ottawa,
’’imposes upon the municipality concerned the burden of additional
services or the building of works of greater magnitude than the municipa­
lslity alone might undertake." Prom early on the federal government 
recognised this, and, in the past, has made payments to the municipalities 
(chiefly the City of Ottawa) for specific services. But the municipal 
authorities (probably rightly) were never satisfied that they were being 
properly re-iribursed for the extra expenditure which they were being forced 
to undertake. And, what is more, federal property in Canada is not taxable, 
and so, as the expansion of its activities, has obliged the federal 
government to expropriate more and more city properties, it has deprived 
the municipalities involved of large portions of their tax revenue. It 
has also been contended (again probably, with truth,) that this expropria­
tion has further depleted tax revenue by blighting surrounding areas. 
Inevitably the issue has been a source of great contention . Whilst it 
has been admitted that the presence of the federal government has brought 
quite substantial and growing benefits to the city, it was pointed out 
that, "It is exceedingly unfair to ask the tax-payers of Ottawa to supply 
services necessitating large expenditures of money and suggest that this 
outlay should be offset by a park, a driveway or other developments that 
are considered by the government proper for a Capital City. It is 
obvious that under ordinary policies these extensive improvements would 
be uneconomical and considered a luxury." ^It is true that for some time
9the government has made an annual grant to the city, but this was small 
and insignificant compared with the expenditure and loss of revenue 
which the government’s presence involved. To-day, the municipalities 
concerned receive substantial annual grants, but this is only after 
considerable controversy, including demands that the government should 
submit itself to ordinaiy tax assessment as if it were a private 
corporation.
In the national capital of the U.S.A., where the Constitution has
empowered Congress, "to exercise exclusive legislation in all cases 
15whatsoever, ” one might have expected the United States government to 
have been in full command of the situation, administering the capital in 
accordance with the national interest. But even a cursory examination of 
the District of Columbia reveals that lack of responsibility to the local 
community, combined with constitutional limitations has thrown up an array 
of administering bodies, whose multiplicity and confusion bedevils the 
good government of the city, whether the national or local interest 
is uppermost in mind.
Certainly little regard has been paid to the interests of the 
inhabitants of the District, for they are disenfranchised at all levels;
municipal, state, and federal. In fact, the District *'.... is unique in
that it is the only political subdivision in the United States in which 
all the powers of government are vested in the United States. In this one 
unit are combined all the powers and functions of government which else­
where are divided between the United States, the states, the county, the
16municipality, and various other civil divisions.”
While Congress and the President retain ultimate control over
10
the District’s government, the executive functions of government are 
divided among a multitude of agencies, some of which are concerned 
exclusively with District affairs, other which deal with them only in 
part.
Of the former, the most important is undoubtedly the Board of 
Commissioners, which, because of the range of its functions, has more 
right to claim itself the District’s municipal government than any other 
body. The Board’s three members are all appointed by the President; two 
from civilian life for a period of three years, and one from the A m y  
Corps of Engineers, (usually for three years alsc^. The Board is 
primarily an administrative authority, but it has some ordinance making 
powers as delegated by specific acts of Congress, In addition, the 
Congressional standing committees generally consult the Board about draft 
legislation concerning the District (although they do not always accept 
their recommendations), and ”Prequently the District Commissioners 
transmit drafts of bills to the chairman of the two District Committees 
which the chairman or ary member may introduce if he sees fit,” The 
Board’s functions, are organized on a departmental basis; each 
Commissioner, individually, being entrusted with a number of departments. 
The Commissioner of Public Safety, for example, is responsible for the 
Fire Department, the Metropolitan Police Department, the Office of Civil 
Defence, and the Office of the Recorder of Deeds. The actions of each 
Commissioner are directed by the Board of Commissioners as a whole.
Although the Board is responsible for most branches of District 
administration there are a number of important functions #iich it does not 
control. Congress has at various times created numerous ad hoc 
committees to control such major functions as education, public utilities,
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the public library, and town planning. The Commissioners exercise
general control over the several boards and commissions by virtue of
their power to revise budgetary estimates. Apart from this provision,
however, the Commissioners* control varies considerably from commission
to commission. All three members of the Board of Education, for example,
are appointed by the Judges of the Supreme Court of the District. The
Board has entire responsibility for the educational affairs of the public
school system of the District, including staffing and general policy.
"On matters of legislation the Board makes recommendations directly to
18the Committees of Congress." Yet the Commissioners virtually control 
the business operations of the system. This control applies to practically 
all of the purely municipal authorities. The importance of this should not 
be overemphasized, however, for even when the Commissioners appoint all or 
most of their members, boards often retain considerable control of 
detailed matters of administration.
The situation is further complicated by the operation of a large 
number of Federal agencies with only a partial interest in District affairs. 
Particularly worthy of mention are the Treasurer and the Bureau of the 
Budget. "The monies of the District of Columbia are treated as monies 
of the United States, all collections on account of the District 
government being paid into the Treasury of the United States and dis­
bursement being made by the Treasury through advances to disbursing
19officers in the same manner as in the Federal departments." All 
estimates of appropriation made by District authorities are submitted to 
the Bureau of the Budget for vetting before they are presented to 
Congress. The Bureau also examines all legislation proposed by the 
Commissioners for the consideration of Congress in order to determine
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whether it conflicts with the Presidents fiscal policy. The Comptroller- 
General is responsible for the final audit of all payment from Congress­
ional appropriations. The Civil Service Commission examines potential 
recruits to the Police and Fire Brigade, The Architect of the Capitol, 
in addition to being an ex-officio member of the Zoning Commission, has 
charge of work on several major District buildings. The Bureau of
Agricultural Economics operates the Districts Center Market. And this
20by no means exhausts the list.
The District*s administrative system also boasts almost 
innumerable advisory committees. "While the citizens of the national 
capital have no suffrage, their views, axe consulted in an advisory 
capacity. The most important of these advisory bodies is the Citizens 
Advisory Council which was established in 1925 to assist the Commissioners 
in considering legislation affecting the District. But even this is not 
completely representative of the District’s citizens. Other important 
advisory bodies include the Public Health Advisory Council, the Public 
Welfare Advisory Council, the Commissioners * Planning Advisory Council, 
and the Citizens* Traffic Board, to mention just a few.
The effect of this fragmentation of functions and powers is 
perhaps best seen in the field of city development. The Americans are 
exceedingly unfortunate in that the District of Columbia forms only part 
of the city of Washington. In 1960 the District composed less than 20^ 
of the area of metropolitan Washington (61,4 square miles out of 341) and 
its population of 764,000 was only 42% of the city*s total of 1,808,000. 
The Federal Government and its various agencies shares jurisdiction over 
the city with the state governments of Maryland and Virginia, and their 
agencies. This, of course, results from historical accident. No one
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fo resaw  the  c a p i t a l 's  tremendous expansion . Indeed, in  1846 p a r t  o f 
the  a re a  o f the D i s t r i c t  was even re tro ced ed  to  the  s ta t e  of V irg in ia . 
However, h i s t o r i c a l  a cc id e n t o r  no, the  r e s u l t  o f the ju r i s d i c t i o n a l  
problem s which have re s u l te d  have had a d is a s tro u s  e f f e c t  on the p lann ing  
and developm ent of the re g io n . '’T ran sp o rta tio n  in  the W ashington 
m e tro p o litan  a re a  . . . .  has been growing in c re a s in g ly  sn a r le d  e v e r s in ce  
World War I I 5 downtown W ashington' s sewage i s  one o f the c h ie f  causes 
o f p o l lu t io n  o f the Potomac R iver? the a r e a 's  a i r p o r t  f a c i l i t i e s  are 
ra p id ly  becoming inadequate  f o r  the a i r  t r a f f i c  the growing m e tro p o lita n
reg ion  re q u ire s?  the number o f houses d e te r io r a t in g  in to  slums in c re a s e s
21s te a d i ly ,  and urban renewal has only begun.” Congress has e s ta b lis h e d
a number o f a u th o r i t i e s  s p e c i f ic a l ly  to  d eal w ith  the re g io n . The N atio n al
C ap ita l R egional P lanning  Council i s  "au th o rized  to adopt and amend a
g en e ra l p lan  f o r  the developm ent of the reg io n , to  serve which each p a r t
of the reg io n  may be more p re c is e ly  planned by the a p p ro p ria te  p lan n in g  
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a g e n c ie s .” The N atio n a l C ap ita l T ran sp o rta tio n  Agency was e s ta b lis h e d
in  19o0 " to  p repare  a comprehensive program f o r  improved t r a n s p o r ta t io n  in
the  N a tional C a p ita l r e g io n .” "To be sure co n g re ss io n a l e f f o r t s  to  d ea l
w ith  the problem of the Washington a rea  as a whole a re  handicapped by
tne f a c t  th a t  the a rea  encompasses p a r ts  of V irg in ia  and M aryland. Both
s ta t e s  however have long in s i s t e d  on independence in  m a tte rs  concern ing  the
are 'S d jo in in g  the D i s t r i c t ,  and indeed have p ro te s te d  a g a in s t any attem pt
on the p a r t  of the fe d e ra l  government to  "encroach" on th e i r  powers in
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these  a r e a s .” Furtherm ore i t  i s  only f a i r l y  re c e n tly  th a t  Congress has 
re a l iz e d  th a t  a re g io n a l problem e x is t s ,  and even so i t  has been sp arin g  
in  i t s  f in a n c ia l  a s s is ta n c e
The s i tu a t io n  m  the D i s t r i c t  i s  ju s t  as co n fu sin g . The N a tio n a l
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Capital Planning Commission is probably the most important authority in 
this connexion. Established in 1952 under the same act which set up the 
National Capital Regional Planning Commission, the National Planning 
Commission consists of twelve members, five citizen members, appointed 
by the President and seven ex-officio members representing federal 
agencies and Congress. The Commission "As the central planning agency 
for the Federal and District of Columbia Government, plans the appropriate 
and orderly development and redevelopment of the National Capital and
26
the conservation of the important natural and historical features thereof.”
"But the National Capital Commission* s most persistant problem is
external, and involves us again in Washington* s tangled web of diffuse
strands of authority* Here the planners* arts of persuasion must be
spread thin over the *..•• maze of agencies, many of whom have as much or
27more power as they do.” The District of Columbia Redevelopment Land
Agency, is responsible "for the re-planning, rebuilding, and re-
28habilitating of slum, blighted, and other areas” of the District. The
National Capital Housing Authority’s duty "is to assure an adequate
29supply of proper dwellings for low-income families.” "The National Park
Service is a creature of the federal executive, administering Washington* s
7,000 acres of parkland as a part-time adjunct to its national concerns.
The General Services Administration, another executive agency, oversees
design and construction of all federal buildings in Washington (and
throughout the country) - except for those on the imprecisely defined
"Capitol grounds", which are the responsibility of the so-called Architect
of the Capitol, who is an agent of Congress but appointed by the 
30President” The Commissioner of Public Buildings, a Federal Government
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office is carrying out a new public buildings programme prepared by the 
General Services Administration. Then there are the Zoning Commission, 
the Board of Commissioners, the Pine Arts Commission. These are just 
the more important, but by no means all of the bodies concerned with the 
planning and development of the District.
It is all too obvious then that the District’s administrative
arrangements have evolved without ary rational direction, in a manner
basically opposed to the most fundamental precepts of public administration.
The end product has been confusion. In fact, one commentator has gone so
far as to say that, "there is no general government as such in the federal
c i t y .... This "ungovemment" unparalleled in any other major city, has
31no common root or base of political power or legislative authority.”
The problem is basically constitutional deriving from the doctrine of the 
separation of powers. Whereas in countries with parliamentary systems of 
government the executive instigates most legislation, and has considerable 
control over the day to day business of legislating this is certainly not 
the case in the United States. All bills are introduced into Congress by 
private members, and although the President may sponsor bills by use of 
patronage, logrolling and so on, his influence is limited to legislation 
for which he has ’’paid” (and even then it is limited.) The standing 
committees of the two chambers are of crucial importance to the success or 
failure of a bill. Practically all of the bills introduced into Congress 
are referred to a standing committee for study and recommendation and if 
the committee fails to report back on a bill the bill is virtually certain 
to die. (This is the fate of about three quarters of the bills introduced). 
Most bills affecting the District of Columbia, which follow this same
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l e g i s l a t i v e  p ro c e ss , o f co u rse , are  d e a l t  w ith  by the  s tan d in g  com m ittees
on th e  D i s t r i c t .  However, they  do no t have so le  r e s p o n s ib i l i ty  f o r  the
D i s t r i c t .  The com m ittees on A p p ro p ria tio n s  a lso  have a m ajor i n t e r e s t ,
and the  com m ittees on J u d ic ia ry , P ub lic  B u ild ings and Grounds, and C iv il
S erv ice  a re , a lso  to  some e x te n t , concerned w ith  D i s t r i c t  a f f a i r s .  "Thus
the r e s p o n s ib i l i ty  the C o n s ti tu tio n  v e s ts  in  Congress i s  d if fu se d  a t  the
o u ts e t  and i s  o f te n  l o s t  a l to g e th e r  in  the p o l i t i c a l  s h u f f l in g  which
32
c o n s ta n tly  goes o n .” This la ck  of d i r e c t io n  has m an ifested  i t s e l f  in  
the "w holly inadequate  form o f government, la ck in g  an e f f e c t iv e  ex ecu tiv e  
and unduly cumbersome in  i t s  o p e ra tio n s ,"  which i t  has prov ided  f o r  the 
D i s t r i c t .  " I t  has c re a te d  a m unicipal c o rp o ra tio n , o f which the  Commiss­
io n e rs  of the D i s t r i c t  o f Columbia are  the  o f f ic e r s ,  b u t th a t  m unic ipal
34
co rp o ra tio n  does n o t have a l l  the power commonly e x e rc ise d  by a m u n ic ip a li ty ."  
and "by patchwork in te r fe re n c e  Congress has au th o rized  more than a sco re  
oi fe d e ra l  agenc ies and lo c a l  boards and commissions to  o p era te  in d ep en d en tly  
o f the Commissioners. . . . . . .  a l l  to ld  some seven ty  government agenc ies
have a f in g e r  in  running  W ashington. Moreover, Congress f r e q u e n tly  
in te r f e r e s  by e n a c tin g  d e ta i le d  l e g i s l a t i o n  in  the very  f i e l d  in  which i t  
has empowered the  Commissioners o r  one o f the agencies o r boards to  a c t  
f o r  i t . " 35
To some e x te n t , th e  a d m in is tra tiv e  problem s th a t  b e se t the  D i s t r i c t ,  
r e s u l t  from ohe f a c t  th a t  none o f the a u th o r i t ie s  governing the c i t y  a re  
accountable to  i t s  c i t i z e n s .  This i s ,  perhaps, b e s t  i l l u s t r a t e d  in  reg a rd  
°° T'ue i - r e s p o n s ib i l i ty  of the C ongressional s tand ing  com m ittees. Because 
of t h e i r  im portance the v a rio u s  s tan d in g  com m ittees are  s tro n g h o ld s  f o r  
p re ssu re  groups and s e c t io n a l  i n t e r e s t s .  "Fundam entally, a congressman
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ta k e s  h is  v o tin g  cues from p re s su re  groups. He chooses whom to  fo llo w  
in  th e  chamber p r im a r i ly  by d ec id in g  who are  the most e f fe c t iv e  spokesmen 
f o r  those i n t e r e s t s  which he fav o u rs  o r wants to  p la c a te . N a tu ra lly , the 
p re s su re  groups th a t  e x e r t  the g r e a te s t  p re ssu re  on him are  those im portan t 
in  h is  d i s t r i c t . "  But u n fo r tu n a te ly , the D i s t r i c t  o f Columbia i s  n o t 
re p re se n te d  in  C ongress. R ep re se n ta tiv e s  o f the ad jacen t d i s t r i c t s  in  
Maryland and V irg in ia , however, " s i t  on the Committee to  see th a t  
W ashington i s  n o t allow ed to  do any th ing  th a t  would harm th e i r  suburban 
c o n s t i tu e n ts  ( e .g .  i n s t i t u t e  a  s a le s  t a x ) . " ^  O ther congressmen from the 
Deep South f in d  the committee a wonderful source of campaign m a te r ia l  
" fo r  th i s  reason  the  a c tio n s  o f the  House D i s t r i c t  Committee can n ever be 
considered  s e p a ra te ly  from the f a c t  th a t  Washington i s  the only m ajor 
American c i t y  w ith  a Negro m a jo r ity . Back home those boys g e t a l o t  of 
m ileage ou t of k ic k in g  the  b ig  b lack  c i ty  a round ,"^0 This may a t  l e a s t  
p a r t ly  account f o r  the  f a c t  th a t ,  "Five tim es s in ce  1949, the Senate has 
passed l e g i s l a t i o n  to  g ive  Washington some form of home ru le .  F ive tim es 
the b i l l s  have d ied  in  the House D i s t r i c t  C om m ittee ."^  What i s  more, 
membership o f the D i s t r i c t  com m ittees i s  n o t considered  to  be very  d e s ir a b le .  
I t  i s  no t s u rp r is in g , then , th a t  l i t t l e  thought i s  d ire c te d  towards 
so lv in g  the D is t r ic t* s  problems and th a t  o ften  the D i s t r i c t 1s ad m in is tra ­
tio n  i s  ham strung by the  d e lay  o r r e je c t io n  o f d r a f t  l e g i s l a t i o n  (p a r t ic u ­
l a r ly  th a t  in v o lv in g  ex p en d itu re) by th e  v a rio u s  s tan d in g  com m ittees.
vmily one o i f ic e  can e x e rc ise  s u f f ic ie n t  le a d e rsh ip  to  co u n te rac t 
the dead hand o f Congress on W ashington’s developm ent. That o f f ic e  i s  the
'..late House."4 The P re s id e n t i s  ab le  to  e x e rc ise  c o n tro l over the 
D i s t r i c t 's  government in  a number o f ways. The power o f ap p o in tin g  and
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( s ic )  removing members o f some o f the more im portan t com m ittees and b o ard s , 
g ive him c o n tro l over broad p o lic y  i s s u e s .  Kowevegj—to  some e x te n t , 
However, to  some e x te n t ,  Congress has lim ite d  th i s  c o n tro l, v/hen c re a t in g  
new b o d ies , by p ro v id in g  th a t  t h e i r  members (o r  the m a jo rity  of them) s h a l l  
be appoin ted  o therw ise  than by the  P re s id e n t. This of course i s  what was 
prov ided  in  the case o f the Board o f E ducation , and the N a tio n a l C a p ita l 
P lann ing  Commission. The presence o f numerous fe d e ra l  ex ecu tiv e  ag en c ies  
w ith  a p a r t i a l  i n t e r e s t  in  the D i s t r i c t ,  a lso  g iv e s  the P re s id e n t a la rg e  
p o te n t ia l  say in  the D i s t r i c t ' s  government (Although some o f them such as 
the C iv il  Serv ice Commission are autonomous.) In  p a r t i c u la r ,  the Bureau 
of the B udget's  v e t t in g  o f the f in a n c ia l  programmes of D i s t r i c t  a u th o r i t i e s  
has been used to  advan tage. But even here i t  must be remembered th a t  the 
u ltim a te  say belongs to  C ongress5 much of i t  being  e x e rc ise d  by the 
s tan d in g  committees on a p p ro p r ia tio n s  who in  the p a s t  have shown l i t t l e  
re lu c tan c e  in  reducing  f in a n c ia l  a l lo c a t io n s  to  the D i s t r i c t .
U n fo rtu n a te ly , however, w ith  no p o l i t i c a l l y  re sp o n sib le
co lleag u es  to  a id  him, the  P re s id e n t has l i t t l e  enough time f o r  the m ajor
n a tio n a l and in te r n a t io n a l  problems which b e se t h is  a d m in is tra tio n  to  be
able to  spare much thought f o r  W ashington. I t  i s  n o t s u rp r is in g  then  th a t
one ob serv er has claim ed th a t ,  "There i s  n e i th e r  top  no r bottom to  the
s tru c tu re  o f government in  the D i s t r i c t  of Columbia .........  A u th o rity  does
not come to  a peak, in  a s in g le  in d iv id u a l o r agency, n o r does i t  r e s t  on
the broad foundation  o f a v o tin g  p u b l ic .  I t  i s  d is t r ib u te d  n o t v e r t i c a l l y ,
b u t h o r i z o n t a l l y ........... " O thers have p o in ted  out th a t ,  "The r e s u l t  o f
a l l  t h i s  i s  th a t  no coheren t p o lic y  on any su b je c t can e a s i ly  be developed
io r the D i s t r i c t ,  much le s s  a s in g le  comprehensive p lan  f o r  m e tro p o litan
„42area  governm ent." 1
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KAKLY HISTORY
Our main concern with the Limestone Plains dates from 1st 
January, 1901 with the inauguration of the Commonwealth of Australia by 
the Commonwealth of Australia Constitution Act, Section 125 of which 
required that:-
"The Seat of Government of the Commonwealth shall be determined by 
the Parliament, and shall be within territory which shall have been 
granted to or acquired by the Commonwealth, and shall be vested in and 
belong to the Commonwealth, and shall be in the State of New South Wales, 
and be distant not less than one hundred miles from Sydney.
Such Territory shall contain an area of not less than one hundred 
square miles, and such portion thereof as shall consist of Crown lands 
shall be granted to the Commonwealth without any payment therefor.
The Parliament shall sit at Melbourne until it meet at the seat of 
Government.”
A major source of disagreement at the Conventions of 1891,
1897, and 1898, the location of the seat of government Y/as finally
determined as the result of a compromise between the premiers of Victoria
and N.S.W. For although in 1899 it was decided that the new capital
should be located within N.S.W., on the insistence of the Victorian
premier, it was provided that the Commonwealth Parliament should sit at
Melbourne until such time as it met at the seat of Government, - "a move
v/hich secured the Parliament to that city for twenty-seven of the most
formative years of the Australian Commonwealth, giving the Parliament a
2Victorian outlook and background which it even yet has not lost.” Although 
Sir G-eoige Turner could not have forseen that Melbourne would be
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the de facto seat of Government for so long a period he may have contrived 
at some such effect hy requiring, as a second condition that the capital 
should be at least one hundred miles from Sydney. For not only did this 
prevent the capital from becoming a satellite of Sydney, but also it 
created among members of the Commonwealth Parliament (or for that matter, 
among Commonwealth Public Servants) considerable opposition to the transfer 
of the Seat of Government from Melbourne. The provision by precluding the 
establishment of the capital near to New South Wales1 only large centre of 
population, in effect, deprived members of the Commonwealth Parliament of 
many of the conveniences of life.
Opposition to the capital was perhaps most strongly expressed 
by public servants. In 1916 an official of the Department of Home Affairs, 
"stated before the royal commissioner that he never had any desire to
assist in building Canberra.... " and that he would like to see the
federal capital strangled for a hundred years. The lack of enthusiasm for 
Canberra remained long after its adoption as the national capital. In 
1924 G.E. Yates said of Canberra, "The sooner we get the taxpayers to 
realize the waste of money that is taking place, and wake them up to the 
fact that they are tied down by enactments made years ago, which are not 
justified to-day, and set about revoking what has been done, the better
4it will be for all." Not until quite recently have the majority of
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members of parliament begun to take an interest in the capital.
During the ten year period from the passing of the Commonwealth of 
Australia Constitution Act to 1st Januaiy, 1911, the date when the Federal 
Capital Territory passed into Commonwealth possession, the Commonwealth 
Parliament was more or less intermittently occupied in searching for a site
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for the national capital. Rather earlier, a New South Wales Royal 
Commission had selected three sites:- Southern Monaro, Canobolas, and 
the "Yass extended site" (which included much of the present Australian 
Capital Territory). Subsequently these sites were offered to the 
Commonwealth Government. Nothing came of this, nor of recommendations of a 
Royal Commission set up in 1903 by the Commonwealth Government* Early in 
1904 the Minister for Home Affairs, Sir John Forrest, personally inspected 
several sites, and decided in favour of Dalgety. His report, supported by 
that of the Direotor General of Works, P*T* Owen, appears to have 
persuaded Parliament. For in August, 1904 both Houses assented to a bill 
which named the Dalgety site as the seat of Government* However, the New 
South Wales Parliament considered the proposed area of the Dalgety site 
as excessive* A period of stalemate ensued which lasted until 1908 - the 
two sides basing their arguments on differing interpretations of section 
125 of the Commonwealth of Australia Constitution Act* Late in 1908 
another Seat of Government Bill was introduced in the federal Parliament, 
and although there was still a considerable advocacy of Dalgety, Yass - 
Canberra, the site which was supported by the state Parliament, and which 
was receiving growing favour among members of the federal Parliament, was 
chosen in preference. The bill lapsed owing to a change of Ministry* But 
in December 1908 a Seat of Government Act electing Yass—Canberra as the 
site for the capital was passed by both Houses. Thus the Commonwealth 
Parliament realizing that the state Parliament supported by its electorate, 
would not compromise on the question of Dalgety, had made the compromise, 
itself*. In 1909 the site was surveyed by C*R. Scrivener and he selected 
Canberra as the best site for the capital city* This choice was later
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su p ported  by a sp e c ia l  ad v iso ry  board . Late in  1909 the  New South Wales 
P a rliam en t passed the Seat of Government S urrender Act, whereby the s i t e  
(w ith  m o d if ica tio n s  agreed to  by the Commonwealth Government) was y ie ld e d  
to  the Commonwealth. This a c t  was c lo s e ly  fo llow ed  by the  p a ss in g  of the  
Seat of Government Acceptance Act, 1909, by the Commonwealth P a rliam e n t.
The Commonwealth took p o ssess io n  o f the  s i t e  on 1 st January , 1911.
From 1911 to  I 9I 0 th e  F ed e ra l C ap ita l T e r r i to ry  was ad m in is te red  
ty  the  Department o f Home A f f a i r s .  Arrangements f o r  the p ro v is io n a l 
government of the  T e r r i to ry  had been made by the  Seat of Government 
Acceptance Act, 1909, which had e s ta b lis h e d  th a t  a l l  the S ta te  laws which 
had oeen in  o p e ra tio n  in  the  T e r r i to ry  p r io r  to  i t s  a c q u is i t io n  by the 
Commonwealth should remain o p e ra tiv e  a f t e r  i t s  a c q u is i t io n  and should be 
adm in istered  by the s ta t e  a u th o r i t i e s .  This arrangem ent was confirm ed by 
the  Seat of Government A d m in is tra tio n  Act 1910, except th a t  s p e c ia l  a rran g e ­
ments were made fo r  the  T e rr ito ry «  s f in a n c e s ; the Govem oi^G eneral was 
a u th o rized  to  make ord inances having  the  fo rce  o f law in  the  T e r r i to r y ;  and 
c e r ta in  Commonwealth Acts were to  apply  w ith in  the  T e r r i to r y .  T his Act came 
in to  e f f e c t  on 1st January , 1911. An agreem ent was a lso  made th a t  the  New 
South Wales Department o f P ub lic  In s t r u c t io n  should opera te  the  T e r r i to iy * s  
e d u ca tio n a l s e rv ic e . These arrangem ents were convenient and econom ical and 
ensured a continuous a d m in is tra tio n . There v/as no n e c e s s ity  f o r  an 
e la b o ra te  a d m in is tra tiv e  system . The po p u la tio n  of the T e r r i to iy  was sm all6 
and the f i r s t  y ears  o f Commonwealth c o n tro l saw a p reoccupation  w ith  survey 
work, p lann ing  and the  p ro v is io n  of i n i t i a l  en g in ee rin g  s e rv ic e s . ’«During 
the  y ear 1911, the t e r r i t o r y  was v i r t u a l ly  under the  c o n tro l o f P .T , Owen 
as d i r e c to r  of g en era l works and C.R. S c riv en e r as d i r e c to r  o f lan d s  and
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survey for the department of home affairs, subject to the secretary and
7minister of the department." In August, 1912 D. Miller as resident 
administrator was given control of the Territory and was responsible to
0
the Minister only, "Virtually a sub-department of the department of home
9affairs with an independent chief was established at Canberra."
In April 1911, a world-wide competition was announced for the 
design of the capital. In March, 1912 a Federal Capital Design Board was 
appointed. The board* s three members were split on their choice of the 
three best designs but the Minister for Home Affairs, King O’Malley awarded 
premiums to the three designs favoured by the majority of the board - the 
first premium going to the Chicago architect W.B. Griffin. O ’Malley now 
proceded to refer these designs to a departmental committee. However the 
committee approved none of them but prepared another plan, known
as the Departmental Board’s plan, which embodied features of the several 
designs, but was mainly based on Griffin’s plan. Its object was to meet 
the criticisims that had been made about the extravagent cost involved in 
Griffin’s plan • • • jn November 1912 O’Malley approved the board’s plan, 
and he later ordered the commencement of the city’s development in 
accordance with it.
Shortly after the official naming of Canberra in March 1915 there 
was a change of administration, and W.H. Kelly as honorary Minister for 
Home Affairs, rejected the Departmental Board’s plan and adopted Griffin’s 
plan. The Departmental Board was disbanded, and Griffin, now in Australia, 
was appointed Federal Capital Director of Design and Construction for three 
years. However from the time of Griffin* s appointment to the end of 1915 
there was practically no construction work done in Canberra. "During the
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years 1914 and 1915 there was general dissatisfaction with the methods of
administration at Canberra. This dissatisfaction was evident in
ministerial circles, within and without parliament, and amongst the
departmental officials, and virtually inhibited any progress in the con-
11struction of the city." In June 1916 a Royal Commission found that this 
lack of progress was due to opposition to Griffin by not only officials of 
the Department of Home Affairs but also by the new Minister, W.O. Archibald.
Prom 1916 to 1925 the Territory was jointly controlled by the 
newly created Departments of Home and Territories (administration) and 
Works and Railways (all works) • Owing to the First World War, however, 
all construction was suspended until 1920.
The Federal Capital Advisory Committee was appointed by the 
Governor-General in Council in January, 1921, "with a view to enabling 
the Federal Parliament to meet and the Central Administration of the 
Commonwealth Government to be carried on as early as practicable at 
Canberra (and on the basis of the acceptance of the plan of the lay-out 
of the Federal Capital City by Mr. W.B. Griffin)."12 Responsible to the 
Minister of Works and Railways, its main instructions were to inquire into 
and advise on the progress of works in the city to date, on a scheme for 
the development of the city*s buildings and on other constructional 
matters* The chairman of the committee was Sir John Sul man, consulting 
architect and town planner. Of the other members, three were public 
servants expert in engineering or surveying, and one a private architect.
The achievements of the Advisory Committee have been eclipsed 
by those of its successor, the Federal Capital Commission, but its 
importance should not be completely discounted. Strictly speaking, the 
committee was merely advisory, with no power to compel Hie adoption of
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its advice; it had no executive power and no say in the administration 
of the capital; in fact, it could be argued that it was little more than 
a committee of experts appointed to advise the Minister of Works and 
Railways on the planning and construction of a city. Yet if it merely 
gave advice, the committee*s advice was generally accepted. It had the 
ready ear of -the Minister. The general principles of its scheme for the 
development and construction of the capital were approved by the federal 
cabinet (December, 1921). As P.G. Stewart, the Minister for Works and
Railways, himself, said in April, 1924, The Scheme *»....... has been
the basis of all work that has been carried out during the past three 
years •••....• and in dealing with Federal Capital matters the Government 
has largely relied upon its advice and its recommendations.” Its term of 
office saw the planning and execution of many of the city's major 
engineering and construction works, despite considerable difficulties.
The Committee esqperienced flooding, four changes of minister, shortage 
of finance, and public and parliamentary opposition. Although the 
committee itself had no executive powers, two of its members, P.T. Owen 
as Director-General of Works (Department of Works and Railways) and 
J.T*H. Goodwin as Commonwealth Surveyor-General (Department of Home and 
Territories) had general charge of all construction and survey work in the 
Territory. In 1925 P.T. Owen, at the Committee*s suggestion was made 
responsible directly to the Minister for his charge of the separate and 
independent works department which was then created in Canberra to speed 
up and maintain continuous construction. The establishment of this 
department was, in itself, a most important achievement. The Committee*s 
secretary, C.S. Daley, was for four year*s the secretary of a subcommittee
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15of the cabinet, - which was set up in 1921 to deal with Canberra
matters; and on occasions attended cabinet meetings. To quote Daley*s
16own words, ’'that was an unusual arrangement” ' but it helps to illustrate 
the importance of the.Advisory Committee. It is true that the Committee 
had no say in the day—to—day administration of the Territory, but even 
in June 1924» the community was only a small one (with a population of 
2,600) and construction was the major task of the Territory's 
administrators.
The argument should not be taken too far, however. There can 
be no doubt, whatsoever, that the achievements of the Federal Capital 
Advisory Committee were eclipsed. The Committee, itself soon recognised 
the desirability of establishing some such body as the Federal Capital 
Commission to unify the constructional and general administration of 
the territory. In fact, the main achievement of the Committee, was, 
perhaps, that it demonstrated the need for a construction commission.
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THE FEDERAL CAPITAL COMMISSION
The Federal Capital Commission, which was set up by the Seat 
of Government Administration Act, 1924» played a very important part 
in the development of the national capital. Of the various systems 
which governed the capital before the 2nd World War the Commission 
undoubtedly presents the most worthwhile study for those seeking to 
evaluate the adequacy of the present system of administration. For this 
reason, I have dwelt rather longer upon the Commission a.nd its problems 
than a merely introductory sketch of Canberra’s administrative history 
would justify.
The Commission, which assumed its duties on 1st January, 1925,  ^
and was abolished on 30th April, 1930 consisted of three members nominated 
by the Government. The chairman was appointed with full time duties for 
a period of five years. The other two members were part-time appointees, 
one holding office for four years, the other for three. Only the chair^- 
man was required to reside permanently in Canberra, and on account of 
this the Commission found it convenient to authorize its first chaiiman, 
J.H. Butters to "exercise the powers and carry on the functions of the 
commission in regard to the general policy to be observed The
functions of the Commission as laid down by the Seat of Government 
Administration Act, 1924» were principally the management of Crown 
lands, the construction of works and buildings and the general administra­
tion within the Territory.
The decision of the Bruce - Page Government to supersede the 
Departmental administration and the Advisory Committee by the Federal 
Capital Commission, appears to have been prompted by several considera­
tions. Some of the disadvantages of the existing system were mentioned
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"by the Advisoiy Committee in its Pinal Report, The Committee did not 
enjoy a continuity of policy it stated, and, "Owing to the uncertainty and 
delay in regard to the provision of funds, and the fact that the project 
was affected by influences of a political character exerted by opponents 
of the Federal Capital Scheme, the realization of the three year’s 
programme became an impossibility.’* Furthermore successive Governments 
had recognised the weakness of a situation which divided responsibility 
for the administration of the capital among several Ministers, and it was 
manifestly desirable that Parliament should be freed of the necessity to 
involve itself in the trivial details of local government.
Early in 1914 the Commonwealth Government had discussed the 
possibility of introducing a commission to overcome the weaknesses of 
Departmental rule. Undoubtedly the Bruce - Page Government had in mind 
the inefficiency of an administration divided between two Departments when 
it set up the Commission in 1924. In the debate on the Second Reading of 
the Seat of Government Administration Act 1924, P.G. Stewart, stated 
"Whilst the work done up to the present had been fairly satisfactory, it 
is not considered wise to continue further a system under which two 
Ministers exercise control over the Territory." This veiled admission by 
the Minister cf Works and Railways of poor co-ordination between his 
Department and the Department of Home and Territories was supported by
the action of the Commission in creating its own works branch....
’The Seat of Government Act laid down that the Commission was to utilise,
to the extent practicable, the services of the existing Works' Department 
for designing buildings. At that time there was the greatest goodwill
between the Commission and the Works Department, but the Department was
in Melbourne, and with the best intentions in the world, the system did
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not work and the Commission had finally to engage a complete engineering
and architectural staff which could study the problems on the spot, do ■what
they were told immediately and keep up the designs ahead of the develop- 
4
ment." The Minister of Home and Territories, G-.F. Pearce, in introducing 
the Second Reading of the Act into the Senate, repeated Stewart* s argument 
about "the disability of administration by two Departments." He went on to 
say that "The present arrangement caused a great strain particularly on the 
resources of Hie Works Department, and the detailing of highly - skilled 
officers for special services at Canberra has interfered with the Depart­
ment ' s arrangements for designing and executing woiks in other parts of
the Commonwealth •..... In fact opinions of these officers [concerned]
are that some form of control such as that suggested, is essential to avoid 
a break-down.....  With the advent of private enterprise, many new
problems will be introduced which are outside the scope and experience of 
the present Administration, and it will be difficult, and almost impossible 
for many of these to be satisfactorily dealt with by the ordinaiy 
departmental system of Ministerial control from Melbourne." The 
Departmental administration of Canberra, then, hindered the efficient 
government of not only the Capital but also the Commonwealth*
The work of the Advisory Committee had been hindered by inadequate
5financial arrangements. Its shortage of funds was considerably 
aggravated by the fact that they were only voted by Parliament after it had 
considered the annual Estimates. Thus it was not known until quite late in 
each year, what amount of money would be available for spending that year* 
This shortage, delay, and uncertainty in the financial arrangements 
considerably hampered the committee* s work, making it difficult to recruit 
a sufficient force of skilled workers, and throwing out of balance its
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carefTilly geared three year construction programme. The inadequacy of
these arrangements prompted the Minister of Works and Railways to ask in
February 1923, "What in the opinion of the Committee, taking into
consideration all the circumstances in relation to the possibility of
borrowing and administration by an independent bodjr, should be recommended
as the best system for obtaining the necessary money and its expenditure,
0
having regard also to Parliamentary methods?” In a meeting Y/ith the
7Minister of Works and Railways in March 1923, the Advisory Committee 
agreed that the time had arrived for the creation of a commission. ”Col. 
Owen explained the difficulty in carrying on departmentally under theg
present conditions." In a memorandum to the Minister the Committee 
recommended the establishment of a construction Commission (with 
administrative powers) at the completion of the first stage of the develop­
ment plan. Later in March, the Prime Minister announced that the 
Government had decided to establish a commission in Canberra on the basis 
of the Washington Commission.
One of the greatest single factors contributing to the lack of 
progress in the construction of Canberra up to 1925 was the lack of 
continuity of policy with regard to the city. The desirability of 
proceeding with the development of the capital was by no means universally 
accepted by Ministers. Even as late as February, 1923, when the Bruce- 
Page Government came into office, it was "considering the alternative 
proposals of abandoning the whole project, or allowing progress to continue 
in slow stages and in a more or less indefinite manner."9 Some Ministers 
notably W.O. Archibald did not conceal their opposition to the scheme.
It is likely that others, deliberately delayed the city*s progress by
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changing the pattern and direction of its development. Still others
unintentionally caused delay of this kind. The "Battle of the Plans"
is a good example of this. When King O ’Malley accepted the Departmental
Board Plan in 191a, he genuinely thought that he was doing the right
thing. Later, however, his decision was reversed by W.H. Kelly who also,
no doubt, had the national interest at heart when he reinstated Griff in’s
let these policy changes did great harm to the city*s cause, not
only because of the cost in time, and money which they involved but also
because they helped to sap the morale of the public servants working on 
10the scheme# In its Pinal Report, the Advisory Committee complained that
during its four years of office, there were four different Ministers of
Works and Railways. During the fourteen years from 1911 when the
Commonwealth took possession of the site until the Commission took up its
duties in 1925 the Department of Home Affairs11 had eight changes of 
12Minister. It was scarcely surprising, therefore,that Canberra’s early 
development suffered. For the Government, then, the most important aspect 
of the establishment of a commission was that it would secure to Canberra 
that continuity of policy which alone would lead to the economical and 
efficient development of the city. Quoting the success of the Murray 
Waters Commission to illustrate the advantages of the commission form of 
government the Minister for Home and Territories stated that, "it is 
economically necessary that the policy under which that Capital is 
constructed and managed shall be continuous and independent of party 
politics and not varied by the fluctuating whims of Ministers or 
Governments as they come and go. We believe that the appointment of this 
Commission will effect that purpose."^
One of the attractions of the Washington Commission was its
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14freedom from p o l i t i c a l  in te r fe re n c e  such as th a t  to  which the 
Advisory Committee p a r t ly  a t t r ib u te d  i t s  f a i l u r e .
An e v a lu a tio n  o f the F ed e ra l C ap ita l Commission’s success in  
f u l f i l l i n g  the  fu n c tio n s  a sc rib e d  to  i t  as the  body re sp o n s ib le  f o r  the 
development and g e n e ra l a d m in is tra tio n  of the T e r r i to ry  must be s p l i t  
in to  two h i s to r i c a l  p e rio d s  w ith  May, 1927 as the  approxim ate p o in t of 
d iv is io n .
D uring the  f i r s t  p e rio d  the  Commission had rem arkable su ccess ,
b u t th i s  was success which deriv ed  m ainly from i t s  e f f ic ie n c y  as a
c o n s tru c tio n  a u th o r i ty .  D esp ite  th e  Government's d e c is io n  in  November,
1925> th a t  i t  would be n ecessa ry , to  enable P arliam ent to  meet in
C anberra, to  "transfer some 1,000 p u b lic  se rv a n ts , in s te a d  of the 200 o r
15so as planned in  th e  S e c r e ta r ia t  Scheme, ' the Commission com pleted i t s
ta sk  only one y ea r l a t e r  th an  o r ig in a l ly  in ten d ed . This in  i t s e l f  would
have been a co n sid e rab le  ta sk , in v o lv in g  as i t  d id  th e  quadrup ling  of
the l iv in g  and o f f ic e  accommodation and a sso c ia te d  en g in ee rin g  and s o c ia l
s e rv ic e s  to  be p rov ided , b u t fo llo w in g  c r i t ic i s m  by the  P ub lic  Works
Committee, i t  was decided  to  b u ild  permanent o f f ic e  b locks and n o t
tem porary s t r u c tu r e s  as planned by th e  Advisory Committee. N ev erth e le ss
"At th e  end of 1927 the  Commission had achieved a monumental ta sk  of
having  housed in  Canberra P arliam en t and an e s s e n t ia l  group of
Commonwealth Departm ents so th a t  th e  a d m in is tra tio n  o f the  Commonwealth
16was p o s s ib le  a t  the  F ed e ra l C a p i ta l ."
The Commission's success in  speeding up th e  c o n s tru c tio n  of 
the  c a p i t a l  was p a r t ly  due to  the  sp e c ia l  powers g ran ted  by the S eat of 
Government A d m in is tra tio n  Act, 1924, In  accordance w ith  th e  ex p ressed
36 •
need to have one authority responsible for all aspects of the capital’s
development and administration, the Commission was invested with very
wide powers. Its functions were equivalent to those of both a
municipal and state authority. Its responsibilities ranged from such
17things as garbage collection to the conducting of public transport
17and educational services. In some matters such as the design and 
construction of Parliamentary buildings it exercised functions 
customarily exercised by Commonwealth Departments. The Act empowered 
the Commission to make bye laws and gave it special powers with regard 
to revenue raisings. Upon the establishment of its own works branch the 
Commission became ”a complete administration in every respect.” For 
the first time Canberra had one body solely responsible for its develop­
ment and administration. The friction which hart existed during the 
period of Departmental administration disappeared.” Policy had become
well-defined and co-ordinated; quick decisions could be obtained on
19matters which otherwise might cause delay.” This co-ordination of 
policy C.S. Daley described as ”the most important advantage of the 
Commission,” for ”There was only one policy. Sveryone knew where he
20stood, and you got a direction on policy immediately you wanted it.” 
Certainly this co-ordination of policy was a major cause of the Commiss­
ion’s success in managing to construct a capital ready for Parliamentary 
occupation more quickly than would have been possible under the Depart­
mental administration.
It would be wrong, to give the impression that the Commission 
was an autonomous body with no responsibility for its actions. The 
Commission was responsible to the Minister of Home and Territories, to 
whom it was obliged to provide information on any matter when so required;
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quarterly reports on finance, the general conditions of works and 
staffing questions; and annual reports (which were also laid before 
Parliament) giving account of its control and management of the affairs 
of the Territory. Bye-laws could he disallowed by either House (before 
which they had to be laid within thirty sitting days). The Commission 
was also required each year to submit estimates of its receipts and 
expenditure for the Minister’s approval. (Without this no expenditure 
would have been permitted). Permission to raise loans was only granted 
after the amount and terms had been determined by the Treasurer and 
purpose approved by the Minister. The Commission's accounts were subject 
to investigation by the Public Accounts Committee, and audit by the 
Auditor-General. The Commissioners were obliged to carry out the 
provisions of the Act or regulations made under the Act, under penalty 
of suspension.
Yet, the Seat of Government Administration Act of 1924 
allowed the Commission a much greater measure of freedom than had been 
enjoyed by the bodies which had previously administered the capital.
The special freedom which the Commission enjoyed gave it untold 
advantages in its role as construction authority. Enabled to streamline 
its administrative practices and to act ruthlessly when required, the 
Commission was able to complete the first stage of the transfer more 
rapidly and cheaply than would have been possible under Departmental 
administration. Although it benefited by its freedom from the detailed 
day-to-day scrutiny by Parliament, the special provisions of the Act 
were particularly advantageous. Not being subject to Treasury regulations 
the Commission was enabled to cut costs by simplifying its internal 
organisation and accounting procedures. For example, by guaranteeing
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to pay any creditor within three days of incurring a debt, it was
able to obtain substantial discounts. The framers of the 1924 Act
had realized, as the English New Towns Committee did much later,
that "...... such detail as the estimates of government departments
provide for the purpose of financial and parliamentary control, would
22not be appropriate ......" to city construction. They realized that
the efficient and economical completion of major construction projects 
would be hindered by the allocation of funds through annual Parlia­
mentary Estimates, and so the Commission was made independent of 
Parliament for its revenue (this was principally obtained by loan 
raisings, service charges, rates, rent on leasehold land, all of which 
had to be paid to the credit of the "Seat of Government Fund".) This 
enabled the Commission to plan ahead over several years, and this had 
the effect of yielding it economies of both time and money. The 
stability generated by this longterm planning permitted the Commission
to "..... make better business arrangements with builders. When a
builder can have long term arrangement to cover three or four years he 
can incur with confidence more overhead expenditure than he could incur,
if you gave him only a short term arrangements. The activities were not
23compartmented into financial years.... " Wages in Canberra were
high, but prospects of stable employment under the Commission also 
encouraged workers to come to Canberra. "The number of workmen employed 
was increased largely. On the 30th June, 1924 the population of the 
territory was 2,9985 nine months later it was 4,445, and nine months 
later still 4,927."24
Luring the earlier period, too, the Commission was comparatively
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fortunate. The political pressures which "beset it later were in 
comparison almost non-existent. The problems involved in the municipal 
administration of the Territory were, in the main, fairly simple and ones 
with which the Commissioners were familiar. Until mid-1927, Canberra 
was little more than a giant construction camp, with workmen composing by 
far the largest section of the population. (For ten years before his 
appointment as Commissioner, Butters had been Chief Engineer and General 
Manager of Tasmania's Hydro-Electric Department. He was, therefore, 
quite familiar with the administration of construction camps.) Money for 
the development of Canberra was liberally voted by Parliament. During the 
two and half years from January, 1925 to June, 1927, a sum of £4,683,038 
was spent on the construction of Canberra, compared with £2,769,032 
during the fourteen and a half years from June, 1910 to January 1925»
The Commission's good fortune during the first period of its 
administration was thrown into relief by its lack of good fortune during 
the second period. This was associated with two main events: the
Depression and the transfer of Parliament. Contemporary economics required 
considerable reduction of public spending during the Depression. The 
embryonic capital was not spared. During the financial year 1927-28 the 
Commission's expenditure was almost £500,000 less than in the previous
25year; during the following year spending was down a further £850,000. 
Naturally, the Commission's development programme was drastically 
curtailed. The Depression also brought v/ith it a close scrutiny of 
public expenditure. Accusations of extravagence were the order of the 
day and the Commission's reputation did not go unscathed. In truth, 
these accusations were by no means groundless. Construction costs were
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h ig h e r  in  C anberra  th a n  in  th e  s t a t e  c a p i t a l s .  The re a so n  f o r  t h i s
was p a r t l y  due to  a d m in is t r a t iv e  i n e f f i c i e n c y ,  no do u b t, b u t th e  g r e a t e r
p a r t  o f  th e  blam e was a t t r i b u t a b l e  to  f a c t o r s  w hich were beyond th e
c o n t ro l  o f th e  Commission. The b u i ld in g  o f a new c i t y  on a g r e e n f ie ld
s i t e  f a r  from  th e  la rg e  c e n t r e s  o f  p o p u la tio n  was bound to  in v o lv e
g r e a t e r  c o s ts  th a n  th e  c o n s tru c t io n  o f  b u i ld in g s  in  an o ld  e s ta b l i s h e d
c i t y .  High f r e i g h t  c o s ts  and th e  u rg en cy  o f th e  p r o je c t  c o n tr ib u te d  to
th e  exp en se . F u rth e rm o re , th e  c o n s tr u c t io n  took  p la c e  d u rin g  a p e r io d  o f
26f u l l  employment and h ig h  c o s t s .  Only by p ay ing  h ig h  wages cou ld  th e
Commission a t t r a c t  la b o u r  from  th e  s t a t e  c a p i t a l s  (and th e  la b o u r  so
27a t t r a c t e d  was n o t alw ays th e  m ost e f f i c i e n t ) . E q u a lly  s e r io u s  f o r  th e  
Commission was th e  c r i t i c i s m  le v e l l e d  a t  i t  by i t s  new c i t i z e n s .
’’When S i r  John B u tte r s  was v i r t u a l l y  g o v ern in g  C anberra , 
co m p la in ts  were h ea rd  on ev e ry  s id e .  As a member o f th e  P u b lic  A ccounts
Committee which in q u i r e d  in to  v a r io u s  m a tte r s  e f f e c t in g  th e  C a p i ta l ,  I
28found th a t  th e  p la c e  was s e e th in g  w ith  d i s c o n t e n t . ” * I t  was q u i te  
n a tu r a l  th a t  th e  p u b lic  s e rv a n ts  and t h e i r  f a m i l ie s  who had been t r a n s f e r r e d  
from  M elbourne, sho u ld  be u p s e t a t  h av in g  to  le a v e  b eh in d  t h e i r  f r i e n d s  
and r e l a t i o n s ,  and a l l  th e  co n v en ien ces  o f b ig  c i t y  l i f e  f o r  what was 
n o th in g  more th a n  a sm all b a d ly  equ ipped  c o u n try -to w n . I t  was q u i te  
n a tu r a l  t h a t  th e y  sh o u ld  seek  a w hipp ing-boy  to  b e a r  th e  b ru n t o f t h e i r  
re s e n tm e n t. U n fo r tu n a te ly  f o r  th e  Commission t h i s  r o le  appeared  to  
b e lo n g  to  i t  q u i te  n a t u r a l l y ,  f o r  i t  was th e  a d m in is t r a t iv e  a u th o r i ty  
w hich was everyw here a p p a re n t .  L an d lo rd , t r a n s p o r t  o p e ra to r ,  in n -k e e p e r , 
th e  Commission e n te re d  ev e ry  c o rn e r  o f th e  c i t i z e n s ’ l i v e s .  To t h i s  
e x te n t  th e  Commission was u n f o r tu n a te .  However, i t  was n ev e r a m ere ly  
p a s s iv e  b y s ta n d e r ,  th e  unhappy v ic t im  o f e v e n ts .  I t s  om nipresence in
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the capital's administration forbade this. Prom the outset the new 
residents of Canberra came to resent the Commission, for itself, its 
administrative actions were frequently high handed and mismanaged. Too 
often it assumed the role of censor and dictator. Examples of the 
Commissions bungling ineptitude were many. The spectacle of the
29Commission1 s having two Ministers of the Crown arrested at Gorman House
(a women* s hostel) would be Gilbertian in its humour were it not an example
of the censorship under which Canberra’s residents were forced to live.
Instances of unnecessary interference by the Commission in the everyday
lives of the citizens of Canberra were too many to enumerate. "People
could not even obtain board at a private place, as the Commission, in order
to compel residents to go to hostels, forbade householders to take in
boarders it was not possible to sell refreshments at the Cotter River Dam,
or to keep a few fowls in one’s back yard. Those were the kind of things
that got on the nerves of the people, and it is not to be wondered at that
30they became discontented." King O ’Malley first prohibited the sale of 
liquor in the Territory’s construction camp era, but his measure was 
retained for several years against popular demand. When the Government 
finally abolished this anomaly, the Commission, much to the annoyance of 
the capital's inhabitants, insisted that liquor should be retailed only at 
its own hotels. The only alternative to this, it had suggested in its 
Second Report, was complete prohibition. For King O'Malley's ordinance 
had only prohibited the sale not the consumption of liquor in the 
Territory. Intemperance had resulted, it argued. At times, the 
Commission's attitude even to Parliament, itself was irresponsible. For 
example at one stage several Canberra residents were ordered to pay rates 
(retrospectively) for street lighting. After vainly protesting to the
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Commission that there were no street lighting in their area during the 
period alluded to, they eventually managed to get the matter referred to 
Parliament. Although the Commission informed the Minister of YYorks and 
Railways that there were lights at the time after close investigation 
the Minister discovered that this was not true. In short, although the 
Commission suffered, in part, as scapegoat for the natural resentment of 
public servants uprooted from their accustomed way of life, much of the 
criticism which was levelled at it was directly attributable to its own 
highhanded conduct and gaucherie. The Commissioners, able technicians 
though they may have been, proved themselves to be novices in the art of 
politics.
The affair of the administrative buildings foundations did not 
improve the Commissions reputation. In 1927 when work on the foundations 
was practically complete, the Commission discovered, by accident, that 
only two-thirds of the 1800 tons of cement specified for use in the founda­
tions had in fact been used. Work on the building was suspended. In 
September 1928, a Committee of Experts reported that although a weak 
mixture had been used for the concrete of the foundations, age had 
strengthened it sufficiently to bear the weight of the building. In 1947, 
however, the Public Works Committee stated that "•••*••» subsequent tests
carried out thoroughly in a great number of positions, indicates that
51grave doubt exists as to the possibility of using them with safety."
As it happened, the Government decided to build a larger building in 
place of the one originally planned and the old foundations were removed. 
However, the mistake was an expensive one. Not only was the expenditure 
on the foundations all wasted, and their removal costly, but the completion 
of the administrative building was delayed for more than thirty years.
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What is more the episode throws great doubt on the acumen of the various
Commissioners involved. The Commission had entrusted private architects
with the responsibility for supervision of the work, the contract for
which had been let to a private firm of builders. The Committee of
Experts found, however, that 11...... none of the tests of the concrete
provided for in the specification were made during the construction of 
32the foundations." Although the blame for this must primarily rest
with the architects and contractors, the Commission's reputation by no
means escapes untarnished. It is quite remarkable that in an undertaking
as large as the administrative building that the Commission did not arm
itself against such exigencies either by directly carrying out the
construction work itself or by ensuring that the tests specified in the
contract were in fact satisfactorily performed.,
The Bruce-Page Government made some very basic mistakes in
providing for the administration of the capital. The first was its
apparent assumption that the Commission's role as construction authority
was of much greater importance than its administrative functions. This
would account for the attitude of the Attorney-General, L.E. Groom, who
told the Advisory Committee that he thought the Government would
delegate administrative powers to a Canberra commission but would not
even consider giving it authority for the city's development.33 Certainly
administration was of minor importance until mid-1927 but "eventually,
as questions of administration came to dominate engineering and
construction questions, the system practically broke downj certainly it
completely failed to obtain the approval of the citizens who were
34compelled to live under it."
The Government's second mistake was in giving technicians
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like Butters and Harrison political powers which they were not equipped
to handle. Of the seven persons who v/ere appointed Commissioner by
the Government only three had had any considerable administrative 
55experience. Of these three only R.C. Goold who was seconded from his 
post as Town Clerk of Melbourne, had had the right kind of administrative 
experience, but he was not appointed until 1929 and then only for ten 
months. The other two A.J. Christie, (formerly Deputy Director of 
Posts and Telegraphs, Brisbane) and J.S. Murdock, (a former Commonwealth 
Director of Works) had no experience in administering political affairs, 
and even they were not appointed until November 1929, and January 1950 
respectively.
It also seems very surprising that the Government gave the
transferred public servants absolutely no say in their own government.
One would have expected some constitutional provision for the expression
ofgT-i svances at least in a community where all the major (and marry of
the minor) services were operated by the Government, especially, when
one considers that a large proportion of that community was seeking a
scapegoat. Yet the Government believing that Canberra’s problems were
almost the same as commission-governed Washington, left the autocratic
Commission in full control of the Territory's municipal administration
36despite the fact that Sir John Sulman had reported from Washington 
that even there a commission was only acceptable because of the political 
problems set by the preponderance of negros in that city. Not only then 
were the citizens of Canberra given sufficient causes for complaint but 
they were also deprived of satisfactory means of expressing them. As 
W. Denning put it, "If in the past the right to vote had not meant much 
to them at least it was a symbol of their political independence. They
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had a voice in the civic affairs of their local municipal council. If 
local disabilities arose, there were means by which they might be 
ventilated: if persisted in, they could be fought. Here there was no
voice, no outlet. Impotently they raged against a situation which it 
seemed they could not alter. They were not consulted as to the personnel 
of the Commission."' The Government did make an eleventh-hour attempt 
to save the situation, but even this appears to have been a half-hearted 
effort made to placate the Canberra mob. Following a considerable amount 
of political pressure the Seat of Government (Administration) Act, 1928 
was passed to provide for the election of the third Commissioner. The 
Act, however, was ineffective. The popularly elected ' Commissioner was 
not granted executive powers. The first man to be elected, J.F. Watson, 
resigned in March, 1929 a, little more than a month after his election : 
Relations between Watson and the other two Commissioners were far from 
cordial. Exchanges between Watson and the Chief Commissioner Butters 
were particularly heated. It is perhaps significant that all of the six 
motions introduced by Watson but deferred on his resignation were struck 
off the Commission's agenda. R.M. Alcorn, who was elected in April, 1929 
to succeed Watson had similar conflicts with the other Commissioners.
Only with difficulty, it seems, did he restrain himself from resigning, 
too. Part ox' the problem y/as, of course, his intransigency towards the 
Commission form of Government. But this was the attitude of Watson, too, 
for even in his short term of office he found frequent opportunities to 
express his displeasure at the Territory’s administrative system. The 
Commission’s minutes contain several entries such as "Mr. Commissioner 
Watson stated that, in view of the possibility of the early introduction
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in to  P a rlia m e n t o f a new B i l l  r e l a t i n g  to  th e  governm ent o f th e
T e r r i to r y  . .............. .. a l l  f ig u r e s  requ ired , f o r  t h a t  B i l l  shou ld  be
39a v a i la b le  ............ " .  No doubt t h i s  d is p le a s u re  a ls o  r e f l e c t e d  th a t  o f
th e  e l e c t o r a t e .
The F e d e ra l C a p ita l  Commission was a b o lish e d  on A p ril 30 th , 
1930 by th e  Labour Government in  acco rdance  w ith  i t s  avowed d i s l i k e  o f 
Com m issions. The f iv e  y e a rs  o f i t s  e x is te n c e  saw o u ts ta n d in g  p ro g re s s  
in  th e  c o n s tru c t io n  and developm ent o f th e  c a p i t a l  c i t y .  In  f a c t ,  th e  
p h y s ic a l  ach ievem en ts  o f  th e  Commission have n o t been p a r a l l e l e d  u n t i l  
v e ry  re c e n t  t im e s . However, t h i s  su c c e ss  was n o t co m p le te . The 
Commission c o n tr ib u te d  p r a c t i c a l l y  n o th in g  o f a r c h i t e c t u r a l  m e r i t  to  
th e  c i t y .  The b e s t  th a t  can be s a id  i s  t h a t  i t  p la n te d  enough t r e e s  
to  h id e  most o f what was e re c te d  d u rin g  i t s  e r a ;  th e  w o rs t, th a t  i t  
w i l l  ta k e  y e a rs  b e fo re  some o f i t s  tem porary  s t r u c t u r e s  such as  th e  
Causeway h o u ses  w i l l  be removed from  th e  la n d sc a p e . I t  i s  im p o ss ib le  
to  say  how lo n g  E a s t and West B locks '’which were b u i l t  in  an 
in c o n sp ic u o u s  s ty l e  so th a t  l a t e r  th e y  would n o t d e t r a c t  from  th e  
appearance  o f th e  monumental b u i ld in g s  to  be e re c te d  by f u tu r e  g e n e ra ­
t io n s " ," '^  w i l l  rem a in . What i s  more, th e  Commission was on s e v e ra l  
o c c a s io n s  a.ccused o f ex tra v ag an ce  and th e  ep iso d e  o f th e  a d m in is tr a t iv e  
b u i l d in g 's  fo u n d a tio n s  le a v e s  a j u s t i f i a b l e  doubt as to  th e  a b s o lu te n e s s
o f the  C om m ission 's e f f ic ie n c y .  But th e  su c c e ss  o f th e  Commission in
1
t h i s  sp h e re  was s u f f i c i e n t  to  c o n t r a s t  s h a rp ly  w ith  i t s  f a i l u r e  in  th e  
o th e r  f i e l d  o f  i t s  work. F o r th e re  can be no doubt th a t  the  Commission 
was a f i a s c o  i n  i t s  r o le  as m u n ic ip a l a d m in is t r a to r .  In  t h i s  r e s p e c t  
th e  im m ediate o b je c ts  o f i t s  e s ta b l is h m e n t were by no means a t t a in e d .
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It must have appeared to members of Parliament that far from being
41saved from discussions of Canberra's problems following the appointment
of the Commission both the House and Senate became even more concerned
with the petty details of the city's administration» The political
neutrality which the Washington Commission apparently enjoyed, must
have seemed to Butters an Eldorado never to be reached. Frustration
42in this regard no doubt motivated Butters' suggestion that the 
Commissions two main functions should be separated by the establishment 
of a municipal council to administer the Territory* The fact that the 
Federal Capital Commission failed as an administrative authority, 
however, does not prove that the commission form of government, 
combining authority for both construction and administration, was 
unsuitable for the needs of the Canberra of that day. Far from it, the 
Commission was a proven failure in administration it is true, but its 
success could have been assured, had its form been only slightly 
modified so as to give the people of Canberra more effective representa­
tion, and had it been chaired by an able administrator rather than a 
technician*
NOTES:
1. To give the Commission an opportunity to acquaint itself
with the situation in Canberra the Advisory Committee 
remained in existence until 50th June, 1926.
2. Minute of Federal Capital Commission 1st Meeting*
5. According to W* Denning ("Capital City". Page 52) "The 
Government also desired to raise a "buffer" between 
itself and the critics of the construction of the 
capital.
4. C.S. Daley : Evidence submitted to the Senate Select 
Committee on Canberra, 1955. Page 567*
5* Parliament voted only £967,045 of the £1,799,000 which
the Committee had proposed to spend on the first three 
yeans of its development plan.
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NOTES:
6. Minutes of Federal Capital Advisory Committee : 46th
Meeting : 28th February, 1925.
7. The Attorney-General, and Minister for Home and Territories
also attended.
8. Minutes of Federal Capital Advisory Committee : 46th
Meeting.
9. G.F. Pearce : 2nd Reading of Seat of Government Administration
Act, 1924.
10. See F. Watson :"History of Canberra”. Page 175.
11. Department of Home and Territories from 1916.
12. K. O’Malley (April, 1910 - October, 1913)
J. Cook (October, 1915 - September 1914),
W. 0. Archibald (September 1914 - October, 1915),
K. O’Malley (October, 1915 - November 1916),
F. W. Bamford, (November, 1916 - February, 1917):
P. McMahon G-lynn, (February, 1917 - February, 1920)
A. Poynton, (February, 1920 - December, 1921)
G. F. Pearce, (December, 1921 -
13. 2nd Reading of Seat of Government Administration Act, 1924.
14. See C.S. Daley : ’’Canberra : A Nation's Capital (ed. H.L.
White) Page 48.
15. This scheme provided that each Department should transfer
a mere skeleton staff to attend its Minister during 
Parliamentary sessions.
16. ’’The Canberra Times” : 12th March, 1965.
17. Authorized by the Seat of Government Administration Act, 1926.
18. A.T. Shakespeare : Evidence submitted to the Senate Select
Committee on Canberra, 1955. Page 144.
19. L. Wigmore : ’The Long View". Page 114.
20. Evidence submitted to the Senate Select Committee on Canberra
1955. Page 567.
21. Such byelaws had to be consistent with the Act, regulations
made under the Act and, or ary ordinances made in pursuit 
of the Seat of Government Administration Act, 1910.
22. Second Interim Report.
25. C.S. Daley : Evidence submitted to the Senate Select Committee 
on Canberra, 1955, Page 566.
24. F. Watson : "History of Canberra”, Page 216.
25. Actual expenditure was £2,437,607 (1926-7) £1,955,467 (1927-8),
£1104,373 (1928-9).
26. However, it is true that in August 1928, the Standing Committee
on Public Yforlcs criticised the Commission, claiming that its 
policy on letting small house building contracts to large 
rather than small organizations was expensive.
27. See W. Denning "Capital City". Page 55 and L. Wigmore :
"The Long View" Page 108.
28. Senator Hoare : 2nd Reading, Seat of Government Administration
Act, 1950.
29. See W. Denning : "Capital City" Page 35.
50. Senator Ogden 2nd Reading Seat of Government Administration 
Act, 1930.
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51. Page 7, "Report relating to the proposed Permanent Administrative 
Offices, Canberra, " Public Works Committee, September, 1947.
32. Final Report of the Committee of Inquiry by Committee of Experts,
February, 1929.
33. Reported in the Minutes of the Federal Capital Advisory Committee
46th Meeting 28th February, 1923.
34. A. Blakeley ; 2nd Reading of Seat of Government Administration
Act 1950.
35. Of the other four Sir John Butters was a civil engineer;
Sir John Harrison a builder; Colonel T. J. Thomas, Finance 
member of the Military Board in the Department of Defence; 
and Gorman, and expert imreal estate. See Appendix 2.
36. See his letter of 25th November 1924 among Papers of the Federal
Capital Advisory Committee, 1921-25. C.P. 403S.1.
57. W. Denning "Capital City", Page 36.
58. There was a small property qualification for the suffrage.
59. Minutes of the Federal Capital Commission 135rd Meeting ;
22nd February, 1929.
40. Report of the Senate Select Committee on Canberra, 1955. Page 17.
41. See G-.F. Pearce’s speech in 2nd Reading of Seat of Government
Administration Act 1924.
42. Review submitted by Butters to Minister of Home Affairs.
2nd November, 1929.
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THE DEPARTMENTAL ADMINISTRATION 
AND THE SENATE SELECT COMMITTEE
Follow ing the  a b o l i t io n  o f the  F ed era l C ap ita l Commission 
the  a d m in is tra tio n  of the  T e r r i to ry  re v e rte d  to  the departm ental system . 
In  1955 A.T. Shakespeare commented r a th e r  c a u s t ic a l ly  on th i s  change. 
"For a l i t t l e  w hile i t  [ a d m in is tra tio n  of the T e r r i to r y ^  was c a r r ie d  on 
as the  F ed era l C ap ita l T e r r i to ry  Branch and then  th e re  was a scramble 
and i t  was grabbed by th i s  Department and th a t  D epartm ent.
-j
A d m in is tra tiv e ly  th e  C ap ita l has su ffe re d  ever s in c e ."  R e sp o n s ib ility  
f o r  the  government o f Canberra was fanned out to  fo u r M in is te rs . The 
Department of Home A ffa irs  was made re sp o n s ib le  f o r  g en era l ad m in is tra ­
t io n  w hile s p e c ia l i s t  fu n c tio n s  were a l lo c a te d  to  the  A tto rn ey -G en era l's  
Department ( th e  c o u r ts , p o lic e , p robate  and so on), the  Department of 
H ealth  (p u b lic  h e a lth )  and th e  Department of Works (en g in eerin g  and 
c o n s tr u c t io n ) . In  a d d itio n  an Ordinance of 1 s t May, 1930 made under the 
Seat of Government (A d m in istra tio n ) A ct, 1930, e s ta b lis h e d  an Advisory 
Council to  adv ise  the M in is te r  on m a tte rs  of lo c a l  concern . The 
Ordinance p rov ided  th a t  th re e  members o f the  Council should be re s id e n ts
of the  T e r r i to r y  e le c te d  f o r  tw elve months under a system of a d u lt
2su ffra g e  and th a t  the  o th e r  fo u r  members should be e x - o f f ic io .  The 
C iv ic  A d m in is tra to r^  was re sp o n s ib le  f o r  a branch of the Department of 
Home A ffa irs  which was s e t  up to  d ea l w ith  Canberra m a tte rs .
Such a p ro fu sio n  of a u th o r i t i e s  was bound to  le ad  to  a la ck  of 
c o -o rd in a tio n . T his had been th e  op in ion  of the  Bruce—Page Government 
when i t  s e t  up the  F edera l C a p ita l Commission. To over-come t h i s  weak­
ness had been one o f the  main purposes of i t s  c re a t io n .  The s i tu a t io n
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improved s l i g h t ly  in  1932, when the  S c u llin  Government v/as rep laced  hy 
one led  by J .A . Lyons. The Department o f Works and Home A ffa irs  were 
ab o lish ed  and t h e i r  fu n c tio n s  and powers were taken  over by a newly- 
c re a te d  Department o f I n t e r i o r .  This undoubtedly b rought advantages to  
th e  a d m in is tra tio n  of C anberra. The combining o f r e s p o n s ib i l i ty  f o r  
g en e ra l a d m in is tra tio n  and c o n s tru c tio n a l and en g in ee rin g  works was bound 
to  be advantageous. However, th e  Department o f H ealth  and A tto rn ey - 
G e n e ra l^  Department r e ta in e d  t h e i r  s p e c ia l i s t  r e s p o n s ib i l i t i e s .  At the 
same time the  o f f ic e  of C iv ic  A d m in is tra to r was ab o lish ed  and p ro v is io n  
was made to  allow  the  Advisory Council to  e le c t  i t s  own chairm an. In  
a d d itio n  the com position o f th e  Council was changed
In  t r u th  th e  h ig h  p i tc h  o f a c t i v i t y  th a t  was reached under the  
Commission was no t a t ta in e d  again  u n t i l  the post-w ar e ra .  However, a p a r t 
from the  f iv e  y e a rs  from 1934-1939 th e  economic c lim ate  o f the  p e riod  
was never r e a l l y  fav o u rab le  to  c i ty  developm ent. Even the  work of a 
Commission would have been c ircum scribed  by the  s t r in g e n t  Government 
p o l ic ie s  of the  D epression  and Second World War. Indeed the p e rio d  1930 
to  1933-4 m erely  saw a c o n tin u a tio n  o f the  penny-pinching p o lic y  which 
the  Commission i t s e l f  had endured tow ards the end o f i t s  e x is te n c e . The 
one im portan t work, which, was com pleted in  1931* namely the  F edera l 
Highway, helped  to  occupy the  T e r r i to ry * s  unemployed. I t  was to  absorb 
the  unemployed, to o , th a t  the d e c is io n  was taken  in  1932 to  double the 
a f f o r e s ta t io n  programme. A part from th ese  ex p en d itu res  even v o te s  f o r  
e s s e n t ia l  m aintenance works were g rudg ing ly  a llow ed. The ou tbreak  o f the 
war, to o , saw alm ost t o t a l  suspension  of developm ent. What c o n s tru c tio n  
th e re  was, was m o tiva ted  by reasons of m i l i ta r y  expediency. The Community
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H o sp ita l was com pleted c h ie f ly  because o f i t s  im portance as an American 
army h o s p i ta l .  The ex ten sio n  of Canberra T echnical C ollege was due to  i t s  
s ig n if ic a n c e  f o r  the  war e f f o r t .  And the  t r a n s f e r  programme was in  the 
main suspended, as i t  had been during  the  D epression .
I f  the  D epartm ental A d m in is tra tio n  can be c r i t i c i s e d  f o r  i t s  
le th a rg y  i t  i s  d u rin g  the  y ea rs  1933-4 to  1939* T his was a pe rio d  of 
p ro s p e r i ty .  The economic s i tu a t io n  had improved so much by January  1934 
th a t  the  Government approved the resum ption of the t r a n s f e r  programme.
( in  1933 the  t r a n s f e r  of th e  P a ten t O ffice , and the  T axation  Branch o f 
T reasu ry , o r ig in a l ly  planned f o r  1930, was f i n a l l y  e f f e c te d ) .  Thus by 1939 
th e  T e r r i to r y ’ s p o p u la tio n  of 10,800 was more than  f i f t y  p e r c e n t, g r e a te r  
than  the  1932 f ig u re  (?030 ). In  1934 work on s e v e ra l m ajor b u ild in g  
p ro je c ts  was commenced. S p ec ia l a t te n t io n  was p a id  to  housing and sev e ra l 
suburbs were com pleted d u ring  th i s  p e r io d . A new f i r e  s ta t io n ,  two schools 
and the  f i r s t  s e c tio n s  of the N atio n a l L ib ra ry  and War Memorial were among 
th e  b u ild in g s  com pleted. Although i t  never the reached the  same peak th a t  
had been reached under the Commission, expend itu re  was m ain tained  a t  a 
h ig h  le v e l .  (Peak expend itu re  under the  D epartm ental system of £2,113,330 
f o r  1938-39 compared w ith  a peak £2,437>607 f o r  1926-27 under the  
Commission). However, w ith  the a b o l i t io n  of the Commission, the  T e r r i to r y ’ s 
f in a n c e s  once more became dependent on annual p a rliam en ta ry  a p p ro p r ia tio n . 
D elays n a tu r a l ly  o ccu rred . "Some o f the  d i s a b i l i t i e s  a tte n d a n t upon the  
pre-Commission form of procedure have been le sse n ed , and th e re  has been an 
a ttem p t to  adopt a programme of development covering  a term of y e a rs . But
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the  annual review  of f in a n c ia l  p o lic y  has led  to  the  continued  postponement
of im portan t works, a,nd the m aintenance of a balanced  programme, based
upon a c o -o rd in a ted  scheme has been im p ra c tic a b le .”^ U nnecessary de lays
of th i s  kind occurred  in  the c o n s tru c tio n  o f s e v e ra l m ajor works -  n o tab ly
the  Community H o sp ita l and A d m in is tra tiv e  B u ild in g . T his was a lso , in
p a r t ,  due to  the  f a c t  th a t  D epartm ental a d m in is tra tio n  d id  n o t have the
same fo rc e fu ln e ss  and a b i l i t y  to  g e t a job done q u ick ly , th a t  the
7
Commission had had* D espite  the  u rg en t need fo r  a  new h o s p ita l  i t s  
c o n s tru c tio n  was delayed f o r  se v e ra l y e a rs  m ainly due to  th e  a d m in is tr a t io n 's  
i n a b i l i t y  to  s t i c k  to  a d ec is io n  i
"The q u estio n  of a new h o s p ita l  has been befo re  the  Government and, 
p a r t i c u la r ly  the  M in is te r  fo r  H ealth  fo r  two o r th re e  y e a rs . When p lans 
were f i r s t  drawn th e  p ro je c t was d e fe rre d , and towards the  end of the  l a s t  
p a rliam en ta ry  se s s io n  i t  was decided to  r e f e r  the  p lan s  to  th i s  com m ittee.
Q
Three p lans have been drawn u p .” The f i r s t  p lan  was designed by the Works 
and S erv ices  Branch of the  Department o f I n t e r i o r .  Then the  M in is te r  of 
H ealth  decided th a t  h o s p i ta l  a rc h i te c tu re  was h ig h ly  sp e c ia liz e d  and an 
a r c h i te c t  experienced  in  t h i s  type of work was commissioned. Subsequently  
the  H o sp ita l Board decided  th a t  th i s  second p lan  d id  no t provide s u f f ic ie n t  
accommodation, and so a second a r c h i te c t  was commissioned to  do an o th er 
p lan .
U nco-ord inated  d ec is io n  making o f th i s  k ind  caused the Standing 
Committee on P ub lic  Works to  s ta te  th a t  : ’’Throughout the  Com m ittee's 
in v e s t ig a t io n s  i t  was apparen t th a t  th e re  had been a lam entable la c k  of 
c o lla b o ra t io n  between the a r c h i te c t  c a l le d  upon to  d esign  the  b u ild in g  and 
those re sp o n s ib le  f o r  the c o n tro l and management of the h o s p i ta l  . . . . . .
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Before a new p lan  i s  drawn i t  i s  suggested  th a t  th e re  be c o n su lta tio n
between the  d esig n in g  a r c h i te c t ,  the  D irec to r-G en era l of H ealth , the
S uperin tenden t o f the  H o sp ita l Board and the  Commonwealth A r c h i te c t .” I t
i s  l i t t l e  wonder th a t  in  1955 C.S. Daley sa id  th a t  ” . . .........  a c tu a l ly  f o r
f iv e  y e a rs  the  Commission had c o n tro l o f th i s  T e r r i to ry ,  and so f a r  as
development and c o n s tru c tio n  and p o lic y  was concerned th a t  p e rio d  was
9
C anberra’ s golden ag e ."
In  1954 th e  most o u ts tan d in g  e ra  in  the  p h y s ica l development o f
th e  n a tio n a l c a p i ta l  was h e ra ld ed  by th e  appointm ent of a S e le c t Committee
of the Senate Mto  in q u ire  in to  and re p o r t  upon th e  development o f Canberra
in  r e la t io n  to  th e  o r ig in a l  p lan  and subsequent m o d if ic a tio n s  and m a tte rs
in c id e n ta l  t h e r e t o .” The Committee’ s re p o r t  of September, 1955 was a
damning c r i t ic i s m  of the D epartm ental a d m in is tra tio n . P ro v is io n s  f o r  the
a d m in is tra tio n  of th e  c a p i t a l  had changed very  l i t t l e  in  the  immediate
postw ar p e r io d . R e s p o n s ib il i ty  f o r  the development o f the c i ty  was d iv id ed
between the M in is te r  f o r  th e  I n t e r i o r  (p lann ing) and the  M in is te r  f o r  Works
(b u ild in g  and c o n s t r u c t io n ) . G eneral a d m in is tra tio n  remained the  province
of the M in is te r  f o r  th e  I n t e r io r ,  a lso , w hile the  M in is te r  f o r  H ealth  and
th e  A tto rney-G eneral each re ta in e d  t h e i r  s p e c ia l i s t  r e s p o n s ib i l i t i e s .  The
two ad v iso ry  b od ies a s s o c ia te d  w ith  the  a d m in is tra tio n  o f th e  T e r r i to ry ,
10th e  R a tio n a l P lann ing  and Development Committee and th e  A.C.T. Advisory 
C ouncil s t i l l  fu n c tio n e d . In  o th e r  words, arrangem ents fo r  the post war 
a d m in is tra tio n  of the  T e r r i to ry  were p r a c t ic a l ly  th e  same as those which 
had proved so in e f f e c t iv e  b e fo re  the  War. I t  i s  no t s u rp r is in g , then , th a t  
th e  S e le c t Committee should  have found the  D epartm ental a d m in is tra tio n
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g u i l ty  of the same kind of p ro c r a s t in is a t io n  and la ck  of d i r e c t io n  in  the
development of the  c i ty ,  which i t  had dem onstrated  befo re  the war. "The
Committee concludes .............  th a t  th e re  i s  no p o s i t iv e  d e te rm in a tio n  to
complete the  N a tio n a l C a p ita l, bu t m erely a p o lic y  of l iv in g  from hand to
mouth. The Committee b e lie v e s  th a t  th i s  p o lic y  which has c h a ra c te r iz e d  a l l
Governments and a l l  Departm ents s in ce  1929, must cease, and th a t  a c le a r
programme f o r  the t r a n s f e r  of C en tra l Departm ents to  Canberra should be
11drawn up, a ffirm ed , and c a r r ie d  out w ith in  a m easurable p e r io d ."  The 
t r u th  o f th e  m a tte r  was th a t  the Government had j u s t  n o t heeded the le sso n s  
o f the p a s t .  The p re -F ed e ra l C a p ita l Commission days had amply shown th a t  
the  D epartm ental system of a d m in is tra tio n  was com pletely  u n su ite d  to  the 
development of a f in e  c i ty .  The su c c e ss fu l developm ental work of the 
Commission had amply shown, to o , what could be done w ith  a d i f f e r e n t  k ind  
o f o rg a n iz a tio n  (and w ith  the  e n th u s ia s t ic  support o f the  Government). 
Reinforcem ent o f the  argument (as  i f  i t  were necessary ) came w ith  the f ia s c o  
of the D epartm ental a d m in is tra tio n  of the  l a t e  1930’ s . C e r ta in ly  the 
S e le c t Committee found s u f f ic ie n t  evidence to  j u s t i f y  i t s  p r in c ip a l  
co nclusions "That Canberra has f a i l e d  to  develop as the  a d m in is tra tiv e  
c en tre  o f the  Commonwealth. That the  p re sen t form of a d m in is tra tio n  i s  
u n s a t i s f a c to ry  fo r  the  ta sk  re q u ire d  of i t .  The blame fo r  th i s  does not
l i e  w ith  the  o f f ic e r s  of the v a rio u s  Departm ents b u t w ith  the type of
12o rg a n iz a tio n ."  I t  i s  d i f f i c u l t  to  b e lie v e  th a t  th e  C h ifley  and Menzies 
Governments had overlooked t h i s  evidence and even more d i f f i c u l t  to  b e lie v e  
th a t  they  were no t e n th u s ia s t ic  about the  f u r th e r  development o f C anberra.
Yet i t  was the P ub lic  Serv ice  Board which made the  f i r s t  move 
to  resume th e  t r a n s f e r  of the  whole c e n tr a l  p u b lic  se rv ice  to  C anberra.
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The d i f f i c u l t i e s  of c a rry in g  on the  wartime government of A u s tra lia  from 
th re e  sep a ra te  c i t i e s  had obv iously  had an adverse e f f e c t  on the  e f f ic ie n c y  
o f the Service* In  1947> th e re fo re , in  i t s  a n x ie ty , the Board urged the  
M in is te r  f o r  the I n t e r i o r  to  review  th e  whole q u e s tio n . The in te r d e p a r t ­
m ental committee (c o n s is tin g  of r e p re s e n ta t iv e s  of the  T reasury , the 
Department of Works and Housing, the  Department o f the I n t e r io r ,  and the 
P ub lic  Serv ice Board) which he s e t  up, subm itted  i t s  re p o r t  to  the
Government in  February , 1948. C abinet accepted  the  com m ittee’ s te n  y ear
13programme, and then  b u ried  i t .  S ix y e a rs  l a t e r  the  P ub lic  Serv ice  Board 
rep ea ted  the com plaint which i t  had made eveiy  y ea r since  the  p u b lic a tio n  
o f th i s  programme:- ’’There has been no marked change in  C anberra’ s 
a d m in is tra tio n  d u rin g  the y ea r and no new departm ent o r s e c tio n s  of 
departm ents of any im portance have been moved to  C an b erra .” In  drawing up 
i t s  programme the  in te rd e p a r tm e n ta l committee had r e a l is e d  th a t  ’’the 
sho rtage  of lab o u r and m a te r ia ls ,  and the urgency of p rov id in g  housing  and 
board ing  accommodation, would o p e ra te  a g a in s t any ra p id  expansion during
the  next two o r th re e  y e a rs ; ..............and acco rd in g ly  i t  had planned
p r a c t i c a l ly  no t r a n s f e r s  d u ring  the f i r s t  th re e  y e a r s .  In s te a d  i t  had 
allow ed f o r  a growth in  Canberra Departm ents of 882 o f f i c e r s .  However 
du rin g  the s ix  y e a r  pe rio d  ended 30th June, 1954 no C en tra l Departm ents were 
t r a n s fe r re d  to  Canberra and th e  n e t in c re a se  in  t o t a l  P ub lic  S erv ice  s t a f f  
a t  Canberra was only 1115. T h is  f e l l  a long  way sh o rt o f the proposed 
in c re a se  of 2585 scheduled f o r  the  f i r s t  f iv e  y e a r s .  (And f o r  two of th ese  
f iv e  y e a rs , t h i s  f ig u re  d id  n o t take  account of growth of s t a f f s  of 
Departm ents a lread y  re s id e n t  in  the  c a p i t a l ) .
The crux o f the whole problem was the  acu te  shortage  of
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accommodation in the city. As the Select Committee put it, "It soon
became apparent that the programme for 1948 for the transfer of public
servants to Canberra had failed. The major obstacle was the lack of
houses.” In all fairness it must be admitted that the Wartime shortage
of accommodation was made worse by the considerable growth of population.
(The estimated population of the Territory more than doubled during the
period 1945 (13>250) to 1954 (28,277)» Yet the Public Service Board
pointed out that "The key to the planned transfer is balanced construction
of office accommodation, housing and amenities at a rate v/hich ’will do
better than take care of the natural growth of Canberra as it is at present
organized and leave a substantial proportion over v/hich can be used for 
16expansion." In fact the Departmental administration did not even provide 
for this "natural growth". The number of persons on the Department of 
the Interior's housing list grew from 1445 in 1947 to 3091 in 1955* in 
his evidence given to the Select Committee Mr. W.E. Dunk, Chairman of 
the Public Service Board stated that to facilitate transfers at least 
1,000 houses a year would have to be constructed. Even in the peak year 
of construction 1951-52 only 635 housing units were completed. In 1954- 
55 the number completed was only 320. Moreover, the comparatively high 
rate of house construction of 1951-52 was achieved only at a price. For 
the Government has to concentrate on providing Canberra with housing 
almost to the exclusion of all other forms of building.
As a result, the shortage of office space which had always 
existed in Canberra now became acute. Here, too, delay and lack of 
direction became a very real stumbling block to the development of the
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city. In May 1947» Parliament had referred a proposal to resume the 
construction of the Administrative Building to the Public Works Committee. 
Recognising the urgent need for office accommodation, the Committee had 
suggested that the building could be completed in four years. Due to the 
most unpardonable delay, however, the first of the Building*s three 
stages was not completed until 1956, over seven years after this report, 
and the final stage towards the end of 1957 (ten years after the report). 
It is impossible to find arguments to justify this delay.
The Departmental administration was forced into impasse after 
impasse. Unable to cope with the backlog of the housing shortage, it had 
felt compelled to concentrate most of its resources on solving this 
problem. Although unable to solve the problem, partly as a result of its 
attempt to do so, it found itself face to face with an acute shortage of 
office space. Unfortunately its solution was to add to Canberra*s 
already ugly sea of temporary buildings. Par from enhancing the aesthetic 
standards of the capital*s buildings, it chose to dispoil some of the 
city*s most conspicuous locations. Temporary buildings were erected at 
Parkes (National Library Annexe), Barton (Riverside Huts, Barton Offices), 
Capital Hill (Capital Hill Hostels 1 and 2), Turner (Turner Hostel) and 
Reid (Mulwala House, Reid House, Narellan House). The Departmental 
administration erected more temporary buildings during this period than 
there had been erected at any other time in the city*s history. In so 
doing it added even more to the slum clearance problem which faces the 
capital, to-day. Unfortunately, Canberra*s temporary buildings are of 
a more permanent construction than either their name orappearance would 
imply. All of the temporary buildings erected at this time are still 
standing, and although the uses, to which some of them are put, have
changed, they show every sign of standing for many years to come.
The architectural standards of even the permanent buildings 
erected during this period were often extremely low, and the Select 
Committee did not hesitate to point out some examples : "The Telephone 
Exchange at Barton is a building devoid of any architectural merit, has 
all the hallmarks of a temporary building, but, notwithstanding that, is 
sited most inappropriately on one of the best areas in Canberra, intended
for first class permanent structures ........  it will for many years
be prominent; a memorial to divided administrative control and 
architectural anarchy; the unwanted child of negotiations between the 
Postmaster-General*s Department, the Department of the Interior, the 
Department of Works and the National Capital Planning and Development 
Committee, none of which appear anxious to accept responsibility for it.
17MA correspondent of the ’’Sydney Morning Herald”, was no less scathing in 
his remarks * ’’There must be debited against the Menzies Government some 
of the ghastliest housing blunders in the city*s history. One of these, 
the Narrabundah ’’henhouses” spoiled a. magnificent area of elevated land 
by cramming on to it weatherboard skillion-roofed houses (perhaps fair 
in themselves), cheek-by-jowl in rows of 45 feet frontages. ..... The 
sighting of this blot by a horrified Menzies one day in 1955 is alleged 
to have been responsible for the coup—de—grace to the Cabinet career of 
Sir Wilfred Kent Hughes.”^
As the Select Committee observed the situation before its 
appointment was very similar to that before 1925* before the establish­
ment of the Federal Capital Commission. Division of responsibility for 
the planning and construction of the city had drastically affected its
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developm ent. "That th e re  was a la ck  o f departm en tal c o -o rd in a tio n  in  
re sp e c t to  the  programme was c le a r ly  dem onstrated  by evidence given to  
the  Committee on numerous o ccas io n s . • • • • • •  agreement was g en e ra l th a t
some a l t e r a t io n  of the p re sen t a d m in is tra tio n  was d e s ir a b le , and th a t  an
a c tiv e , u n if ie d  and co -o rd in a te d  d i r e c t iv e  was e s s e n t ia l  f o r  the success
19of any programme.'’ R e sp o n s ib ility  f o r  the  p lann ing  and development of
Canberra re s te d  w ith  the Department o f the  I n t e r io r ,  bu t i t  was only one
of th a t  D epartm ent’s fu n c tio n s . As Mr. McLaren, the  S e c re ta ry  o f the
Departm ent, h im se lf , sa id  "The r e s p o n s ib i l i ty  f o r  ev ery th in g  in  Canberra
i s  mine under the  P ub lic  S erv ice  Act" bu t " ..............I t  would be q u ite
im possib le  to  oversee the  work of a l l  th ese  Branches except on m ajor
p o lic y . There a re  more than  4>000 employees in  th e  Department o f the
I n t e r io r  and we have many o th e r  fu n c tio n s  b e s id e s  look ing  a f t e r  
20C anberra ."  Even w ith in  the  Department th e re  was no one a u th o r i ty
s o le ly  re sp o n s ib le  fo r  the  p lann ing  and development o f the  c a p i t a l .  The
Department of Works undertook a l l  Commonwealth c o n s tru c tio n  in  the
T e r r i to ry  w ith  th e  Department of the I n t e r i o r  as the  p r in c ip a l  c l i e n t .
(Money f o r  t h i s  c o n s tru c tio n  work was voted to  the Department of Works.)
However, the  Department o f th e  I n t e r io r  was no t th e  only c l i e n t  even in
Canberra, and n a tu ra l ly  a p ro je c t  h ig h  on the  Department of the  I n t e r i o r ’ s
p r io r i t y  l i s t  was no t always given  the  same p r i o r i t y  by the Department of
Works. Thus in  1950» "An in te rd e p a r tm e n ta l Committee c o n v e n e d ........... .. to
c o n sid e r the  b u ild in g  programme s ta te d  th a t  a m ajor cause of de lay  was
the absence o f a s in g le  a u th o r i ty .  There were ten  c l i e n t  Departm ents
a l l  making se p a ra te  r e q u is i t io n s  to  the Department of Works and each
21p re s s in g  th e  urgency of i t s  own c la im ." “ (Two c o -o rd in a tin g  and
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planning committees, a Departmental Development Committee, and
Priorities Committee which had been established for this purpose had
very soon become inoperative). To make matters worse the head office of
22the Department of Works was located in Melbourne. At least one witness
felt that the transfer of the head office to Canberra M.....  would tend
towards a more active development of this city generally.” One other 
Mr. R.M. Taylor (Director of Works) implied that the shortage of 
materials which was holding up building in the capital was at least 
partly due to this fact. ”As far as remedying general shortages is 
concerned, that is the responsibility of the Chief Comptroller of Stores 
in my head office who has the right to purchase overseas. I have not that 
right.”23
’’Witness after witness stressed that the first essential of any
proposed development must be a guaranteed works programme with an assured
allocation of funds over a period of years. Project budgeting, as it has
been called, was advanced as the only satisfactory method of construction 
24finance.” The Government, of course, was the main source of building 
activity in the Territory. Thus any uncertainty in the annual parliamen­
tary appropriations for the development of Canberra could have had (and 
can still only have) an adverse effect on the availability of labour and 
contractors to Canberra*s building industry. To attract workmen to 
Canberra (and to keep those who were already here) it was essential that 
they should be guaranteed stable employment. Without this a large scale 
exodus was only to be expected. This is what happened in 1952-53 
following the Government*s credit squeeze, (when Canberra*s building 
workers lost their country allowance and overtime work, and the
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Departments were discouraged from making new contracts). An indication
of the loss of the building workforce which resulted can be obtained
from the fact that at 30th June, 1953 only 7ÖÖ workmen were engaged on
house construction, compared with 1,109 a year earlier. The same is
true of building contractors. Architect, E.J. Scollay observed that
immediately after the War when there had been enough work to keep them
busy, the Department of Works had had quite a number of large firms of
contractors working in Canberra M......  but gradually some of those
firms have begun to drift away, particularly engineering contractors. In
my opinion, I am sure that the cause of that is the lack of certainty
25that the contractors will be able to get work in Canberra.’1 Once 
Canberra had lost workmen and contractors it was difficult to get them 
back. (Thus it was not until 1954-5 that there was any increase in the 
number of workmen engaged on housing. But the figure for June 30th, 1955 
(693) was almost half that of 30th June, 1952). It is not suprising, then, 
that in giving evidence to the Select Committee, Treasury officials were 
able to claim, "That no criticism could be directed at the Treasury over 
recent years for lack of funds for the developmental programme.
Expenditure on civil works under the control of the Department of Works 
since 1950-51 had ranged between £ 3 - 4  million annually and, in recent 
years particularly, the expenditure had fallen considerably short of the 
amount voted.” (Thus of an amount of £4,300,000 voted for A.C.T.
Capital Works and Services for the financial year 1954-5 only £3,340,000 
was actually spent.) There was something that the Treasury officials 
omitted to say, however. The fact that Canberra had difficulty in gaining 
and retaining building workers and contractors because of the system of
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fin a n c in g  i t s  development was a m ajor c o n tr ib u tin g  f a c to r  to  the 
D epartm ental a d m in is t r a t io n s  i n a b i l i t y  to  spend the  whole of i t s  v o te . 
Apart from t h i s  M. . . .  the  system of annual a p p ro p ria tio n  delayed  the 
commencement o f new p ro je c ts  and then  caused a rush  to  spend money before  
the  end of the  f in a n c ia l  y e a r , r e s u l t in g  in  uneveness and u n c e r ta in ty  in  
p lann ing  and in  uneconom ical use o f moneys.*' S everal w itn e sse s  
observed th a t  t h i s  system of fin a n c in g  s e t  up a r t i f i c i a l  b a r r ie r s  to  
b u ild in g . When i t  i s  fo r e c a s t  th a t  a b u ild in g  w il l  take two y e a rs , to  
com plete, t h i s  i s  only  an e s tim a te . I t  may, in  f a c t ,  prove p o ss ib le  to  
complete th e  b u ild in g  in  much le s s  th an  two y e a r s . Annual a p p ro p ria tio n s  
p reven t t h i s  type o f time sav in g , A Department i s  voted a f ix e d  sum to  
be spen t on a b u ild in g  p ro je c t  w ith in  the  f in a n c ia l  y e a r , when th a t  sum 
i s  sp en t, even i f  the  y ea r has no t y e t ended, work must cease u n t i l  
money i s  vo ted  fo r  the  next y e a r . S im ila r ly , ju s t  b e fo re  the  end of the 
f in a n c ia l  y e a r , a Department o f te n  f in d s  th a t  i t  has money l e f t  over. 
R ather than  leave  th e  money unspen t and take the  r i s k  th a t  i t  w i l l  be 
revoked in  the  fo llov /ing  y e a r , the  Department ru sh es  to  have the  money 
committed to  a p ro je c t  be fo re  the end o f the  y e a r . B u ild ing  of th i s  k ind  
i s  alm ost bound to  be expensive . G enera lly  th e  ru sh  c o n tra c ts  fo r  such 
p ro je c ts  a re  bad ly  worked out and subsequent m o d if ica tio n s  have to  be 
made, which cause d e lay  and fo rce  up the  f i n a l  co st of the  b u ild in g .
I t  i s  no t s u rp r is in g  th en , th a t  the  S e lec t Committee went on 
to  recommend : "That the development of Canberra to  perm it of the f u l l  
t r a n s f e r  o f a d m in is tra tiv e  D epartm ents should be g iven  to  a c e n tr a l iz e d  
A u th o rity  w ith  powers s im ila r  to  those  of the  Snowy M ountains Hydro­
e l e c t r i c  A u th o rity . That the  A u th o rity  should be c o n tro lle d  by a
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single Commissioner with fu ll  executive powers under a Minister of
State holding a separate portfolio  for Canberra Development, That
those branches of the Department of the Interior and the Department
of Works which deal so le ly  with Canberra’s a c tiv it ie s  shouldbe taken
from their respective Departments, and unified in th is Authority,
That the Authority should be guaranteed, by an appropriate provision
in the enabling Act, su ffic ien t finance to permit i t  to carry out a
27large-scale balanced programme over a period years.” '
NOTESt
1. E vidence su b m itted  to  th e  S enate  S e le c t  Committee on
C anberra , 1955» Page 144»
2 . The S e c re ta ry ,  D epartm ent o f  Home A f f a i r s ;  th e  S e c re ta ry ,
D epartm ent o f Works; th e  D ir e c to r  -  G enera l o f H ea lth ; 
and th e  C iv ic  A d m in is tra to r  (c h a irm a n ) .
3. E s ta b l is h e d  u n d er th e  same o rd in a n c e .
4 . The fo u r  ex—o f f i c i o  members o f  th e  C ouncil now c o n s is te d
o f th e  D ire c to r -G e n e ra l o f H ea lth  and th e  c h ie f  o f f i c e r s  
o f th e se  th r e e  b ran ch e s  o f th e  D epartm ent o f  th e  I n t e r i o r  
which were s e t  up to  d e a l w ith  C anberra  a f f a i r s  i . e .  -  
th e  A s s is ta n t  S e c re ta ry  (Works and S e rv ic e s  B ranch ); th e  
A s s is ta n t  S e c re ta ry  (C iv ic  R e p re se n ta tio n  B ran ch ); and 
th e  S urveyor and th e  C h ie f P ro p e r ty  O f f ic e r  (Lands and 
Surveys B ran ch ).
5 . The f i g u r e s  f o r  1933-4» 1934-5» 1935-6, 1936-7, and 1937-8»
a re  £955,434* £ 1 ,0 5 4 ,1 3 4 , £ 1 ,1 5 0 ,9 7 7 , £ 1 ,579 ,147  and
£ 1 ,7 5 4 ,5 2 6  r e s p e c t iv e ly .
6 . C .S. D aley t ’’Handbook f o r  C an b erra” s (g e n e ra l  e d i to r ,
K. B inns) Page 45»
7 . ” ............ th e  e x i s t in g  b u i ld in g s  a re  n o is e y , s c a t t e r e d ,  and
in a d e q u a te .  F u r th e r  ev id en ce  p la ced  b e fo re  th e  Committee 
was to  th e  e f f e c t  t h a t  th e  p re s e n t  s t r u c tu r e  i s  o f a 
tem porary  n a tu re  o n ly , c o n s t i tu e s  a s e r io u s  f i r e  r i s k ,  
and t h a t  C anberra  d e f i n i t e l y  needs b e t t e r  h o s p i ta l  
f a c i l i t i e s . ” R eport o f  S tan d in g  Committee o f P u b lic  
Works on th e  p roposed  e r e c t io n  o f  a Community H o sp ita l 
in  C an b erra , June 1938, Page 4*
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3. The Director-General of Health. Ibid Page 12.
9. Evidence submitted to the Senate Select Committee
on Canberra, Page 542.
10. This Committee of independent experts which was purely
advisory was set up in 1933 to give advice and 
criticism to the Minister of the Interior on any 
questions arising in relation to the approved 
plan of Canberra and on designs put forward for 
the more important official and private buildings 
and works. It was disbanded in 1957 following 
the finding of the Senate Select Committee that
”..... the oversight of standards by the
National Capital Planning and Development is 
ineffective.”
11. The report of the Senate Select Committee on Canberra,
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12. Ibid. Page 23.
13. See Appendix 3*
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THE NATIONAL CAPITAL DEVELOPMENT COMMISSION
Two y ears  a f t e r  the p u b lic a tio n  of the  Senate S e le c t C om m ittee^ 
re p o r t ,  most of i t s  p r in c ip a l  recommendations f o r  the  development of 
Canberra were put in to  e f f e c t .  The N ational C ap ita l Development 
Commission Act, 1957 a ssen ted  to  on 12th September, 1957» c re a te d  the  
N a tio n a l C ap ita l Development Commission, c o n s is t in g  of a Commissioner 
and two A ssociate  Commissioners. The Commission came in to  o p e ra tio n  
on 1st March, 1958 w ith the  appointm ent of J,W. O verall as Commissioner.
A month l a t e r  A ssociate  Commissioners, W.C. Andrews and G. Rudduck, 
were appo in ted .
A "body co rp o ra te  w ith  p e rp e tu a l succession" the  Commission i s  
p rim a rily  a development a u th o r i ty  and any powers which i t  has in  the  
f i e l d  o f m unicipal a d m in is tra tio n  a re  in c id e n ta l  to  t h i s  r o le .  "The 
fu n c tio n s  of the Commission a re  to  undertake and c a rry  out th e  p lann ing , 
developm ent, and c o n s tru c tio n  o f th e  C ity  of Canberra as the  N atio n a l
C ap ita l of the Commonwealth" w ith  power " .............. to  p rov ide , o r arrange
f o r  the  p ro v is io n  o f, w ith in  the  A u s tra lia n  C a p ita l T e r r i to ry ,  b u ild in g s , 
roads, b rid g e s , works f o r  the supply of w ater o r e l e c t r i c i t y ,  sewerage, 
o r  d rainage works and o th e r  m a tte rs  and th in g s  f o r ,  o r in c id e n ta l  to , 
th a t  purpose" and to  manage any Commonwealth lan d s  in  the  T e r r i to ry  
which the M in is te r f o r  the  I n t e r i o r  may p lace  under i t s  c o n tro l .
Empowered to  d e leg a te  i t s  powers, the Commission was a lso  g iven  the
power " ...........  to  do a l l  th in g s  n ecessa ry  or convenient to  be done f o r
o r in  connexion w ith , o r in c id e n ta l  to ,  the  perform ance of i t s  fu n c tio n s  
and the  ex e rc ise  o f i t s  pow ers,"
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"The immediate stimulus on the construction side [for the
establishment of the Commission] comes from the Government's decision to
transfer the policy - making core of the defence services from Melbourne,
2during 1959 ...... ,1 The first five years of the Commission saw the
successful completion of the first stage of the transfer programme 
formulated in 1958* In the five years ended 30th June, 1963, approximately 
2,400 public servant positions were moved to Canberra, as planned. The 
Commission was not the only authority responsible for the success of 
these transfers. In 1958 the Public Service Board reported "Continuous 
planning is necessary in a big operation of this kind and the Government, 
on the Board's recommendation, has appointed a Co-ordinating and 
Steering Committee comprising The Chairman of the Public Service 
Board; The Commissioner of the National Capital Development Commission,
The Secretary, Department of the Interior, Permanent Heads of departments 
involved in a transfer, to ensure effective overall planning and co­
ordination."^1 But past experience has shown that without efficient 
development work in Canberra, even the best laid transfer programmes have 
gone astray. The Commission's office accommodation programme received a 
great boost with the completion of the final stage of the Administrative 
Building at Parkes, and this, of course, was able to accommodate many of 
those transferred from Melbourne. But much more was involved than this. 
Office space was needed for the balance of the transferees, and for the 
increase of staff which had taken place throughout the Service. New 
suburbs had to be planned,developed and serviced; houses, flats, and 
hostels built, more schools, shops were needed, and all the time plans 
had to be made for the future.
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The development of Canberra under the National Capital 
Development Commission has no parallel in the city's history. Apart 
from the brief glory of the Federal Commission, determination to complete 
the city has never been so concretely expressed. The population of the 
Territory has almost doubled in the five years or so since the 
Commission came into operation. Four months after Mr. J.W. Overall’s 
appointment as Commissioner a population count conducted by the Bureau of 
Census and Statistics revealed a population of 39>061. By July 1st,
1963 the population had increased by 31>714 to 70,775* Currently it is 
increasing by approximately 11.8 per cent, annually. Growth of this kind 
has naturally made tremendous demands on the city's resources. For the 
most part, they have been adequate to meet these demands. The five years 
of the Commission’s existence have seen a considerable increase in 
Government office accommodation. Major Government office blocks 
completed have been : the Civic Offices, the Tariff Board Building, 
Russell Hill Offices (6 blocks). In addition, the A.C.T. Law Courts and 
Government Printing Office have been completed, and five other major 
Government buildings are at an advanced 3tage of construction. Suburbs 
in the older part of the city have been substantially built on, and 
development of the new residential area of Woden has commenced. All this 
has involved the construction of new roads, and the extension of storm­
water drains, sewerage, and water supply. In 1961 Canberra's water- 
supply was almost quadrupled by the completion of the Bendora Dam with 
its capacity of almost 2f500y million gallons. Curi*ently the Commission 
is investigating sites for another dam. Educational building has made
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e s p e c ia l ly  s tro n g  demands on th e  Commission. ’’School en ro lm en ts
to -d a y  t o t a l  16 ,00 o r  24 p e r  c e n t ,  o f th e  p o p u la tio n  . . . . . .  'With th e  r a p id
m ig ra tio n  o f f a m i l i e s  to  C an b erra , seco n d ary  schoo l en ro lm en ts  a re
in c r e a s in g  f a s t e r  th a n  th e  p o p u la tio n  g ro w th ."^  S ince 1953 th e
Commission h as  b u i l t  te n  s c h o o ls  (and made c o n s id e ra b le  a d d i t io n s  to  a
number o f o th e r s ) ,  s e v e ra l  im p o r ta n t b u i ld in g s  have been added to  the
T e c h n ica l C o lle g e , and th e  number o f  new b u i ld in g s  added to  th e
A u s t r a l ia n  N a tio n a l U n iv e r s i ty  i s  v e ry  im p re s s iv e .
The C om m ission 's ach ievem en ts  in  two f i e l d s  a re  o f p a r t i c u l a r
im p o rta n c e . I t  h as  been r e s p o n s ib le  f o r  th e  com ple tion  o f th e  C anberra
Lakes Scheme. When S i r  W illiam  H o lfo rd  v i s i t e d  C anberra  in  1957 he saw
i t  as  ” .......... a d iv id e d  c i t y ,  w ith  th e  f lo o d  p la in  o f th e  M olonglo as an
open wedge betw een th e  f e d e r a l  town on th e  so u th  bank and th e  m u n ic ip a-
l i t y  on th e  n o r th ."  He sym path ized  v/hen he " . . . .  w atched th e  a r r i v a l
(by c a r )  o f an A u s t r a l ia n  fa m ily  on to p  o f th e  Lookout on Mount
P le a s a n t .  They d ran k  i n  th e  view , and th e n  one o f them s a id  "Which i s
£
C anberra?" He s t r o n g ly  recommended th e  c r e a t io n  o f th e  Lake, as the  
o n ly  means o f  u n ify in g  th e  c i t y .  The Commission l a t e r  end o rsed  t h i s  
recom m endation. To—day work on th e  Lake and i t s  dam i s  co m p le te . In  
March 1964 th e  Lake became a r e a l i t y .  The Commission can c la im , 
w ith  p r id e ,  t h a t  i t  has  com pleted  an e s s e n t i a l  f e a tu r e  o f G r if f in * s  
p la n , even though  t h i s  f e a tu r e  h a s  seemed, f o r  f i f t y  y e a r s ,  a lm ost 
an im p r a c t ic a l  dream . Much developm ent h as  ta k en  p la c e  o f  works a s s o c ia te d  
w ith  th e  Lakes Scheme. The Commission has more c l e a r ly  d e f in e d  
th e  P a r lia m e n ta ry  T r ia n g le , and i t  has been re s p o n s ib le  f o r  th e  c o n s tru c t io n  
o f th e  s e r i e s  o f ro ad  c o n n e c tio n s , and th e  two f in e  b r id g e s
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which now span the Molonglo. ’’From the outset of its operations the 
Commission made it clear that the full development of the National
7Capital called for an increased participation by private enterprise.”
"If development is to proceed without hindrance, the substitution of 
private enterprise investment for the Government programme, wherever
Q
possible, must be encouraged.” In 1958-59.... ”the proportion of
private investment relative to that of the Government was much the same 
as in earlier years. Only one-third of the total originated from 
private sources due to the relatively small contribution by private
Qenterprise in home building.”'" In 1962-63, however, private expenditure 
on building (£10,200,000) exceeded that of the Government (£9,800,000) 
for the first time in Canberra's history as the national capital. Private 
enterprise has developed large new shopping centres, including the £2,000,000 
Monaro Mall. It has considerably increased office accommodation in the 
city with the building of the Hobart Place group and extensions to the 
MLC and other buildings. In addition of course there has been a great 
increase in private house construction. But the list of private building 
is far too long to recite.
Yet, if the Commission has been obligated to private investors 
for their assistance in developing Canberra, it also has certain 
obligations to them. Most of the private investment in the city, has 
been attracted by the prosperity induced by its steady development. The 
Commission must do all that it can to ensure that this steady development 
continues, always recognizing that, ultimately, the Commonwealth 
Government has the power to halt this development as it has done on many 
occasions. The Commission has one very important function, which if
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mishandled, can very effectively inhibit the development of the city :
"There is no freehold land in Canberra, but blocks may be 
leased for residential purposes for a term of 99 years at a rental of 5 per 
cent, per annum of the unimproved value. The rental is subject to re­
appraisal in each twentieth year of the lease.
Land for lease is either auctioned or advertised for lease by 
application.
Before leasing any land the Department of the Interior 
publishes full details of the available land showing the reserve value 
placed on each block (i.e. the unimproved value) and the minimum cost of 
the building to be erected on the block. The reserve value must be 
reached before the bidder or applicant is entitled to secure a lease.
Before being granted a lease, the successful bidder (or applicant) has to 
pay a sum equal to the difference (if any) between the reserve value of the 
block and the value as bid (or stated) by him." Although all residential 
leases are sold by the Department of the Interior (in the last few years, 
this has been almost without exception, by auction) the Commission sets the 
upward limit to the number of leases offered for sale. For the Commission 
is responsible for the development and servicing of these blocks. So 
effective is this power, as a means of restraining Canberra*s growth, that 
the Commission has, frequently, been accused, either singly or in 
collusion with the Department of the Interior, of deliberately creating 
a land famine in the city.
The following statement made by the Commission in its report for 
1962-63 indicates the extent to which land prices have in fact risen.
"The average land premiums offered at auction for residential blocks showed 
considerable stability for a period of years up to early 1962. During
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th o se  y e a r s  i t  was n o t uncommon f o r  f u l l y  s e rv ic e d  r e s i d e n t i a l  b lo c k s  
lo c a te d  c o n v e n ie n tly  to  a l l  community s e rv ic e s  to  he le a s e d  f o r  no cash
premium a t  a l l  o f  a v e ry  sm all premium ..........
S ince e a r ly  1962, average  cash  premiums o f fe re d  a t  a u c tio n  f o r
r e s i d e n t i a l  la n d  have shown a c o n s id e ra b le  in c r e a s e .  The average of
11
£437 in  Jan u a ry , 1962, has become £1 ,500  in  Ju n e , 19 6 3 •n S ince th e
p u b l ic a t io n  o f t h i s  s ta te m e n t, p r ic e s  have f a l l e n  c o n s id e ra b ly . The
average p r ic e  p a id  f o r  17 1 b lo c k s  a u c tio n e d  in  December, 1963v\as on ly
£910. I t  seems p ro b ab le  t h a t  “ t h i s  i s  a t t r i b u t a b l e  to  th e  o f f i c i a l
12announcem ents o f in c re a s e s  in  f u tu r e  o f f e r in g s . "  But w hatever th e  
rea so n  f o r  t h i s  f a l l ,  and w h eth er, o r  n o t i t  w i l l  c o n tin u e , i t  i s  c e r t a in  
t h a t  th e re  has been a la n d  fam ine in  C an b erra . The blame f o r  t h i s  fam ine 
m ust be borne m ain ly  by th e  Commission, a lth o u g h  i t s  c r e a t io n  does n o t 
ap p ea r to  have been  a d e l ib e r a t e  p o l ic y  on th e  Commission’ s p a r t .
The Commission’ s su c c e ss  in  th e  f i e l d  of a r c h i te c tu r e  and town 
p la n n in g  has been m ixed. " S ta r t in g  w ith  about £10 m i l l io n s  and now £14 
m i l l io n s  to  spend a n n u a lly , and h o s ts  o f  em inent c o n s u l ta n ts ,  th e  
Commission cou ld  h a rd ly  have f a i l e d  to  make an im p re ss io n  on th e  n a t io n a l  
f e a t u r e s  o f th e  c i t y  : th e  la k e s ,  th e  b r id g e s  spann ing  i t  and some highway 
e n g in e e r in g  to  cope w ith  in c re a s e d  t r a f f i c  f lo w . A part from  th e se  works,
m ost o f  them im p re ss iv e  th e re  i s  v e ry  l i t t l e  i t  h as  managed w hich can be
13s a id  to  be o f s t r i k i n g  q u a l i t y . "  A lthough p e rh ap s  a l i t t l e  h a rsh  in  
u n d e re s tim a tin g  th e  Commission’ s ach ievem en ts , on th e  w hole, t h i s  i s  a 
f a i r  comment by th e  "N a tio n " .
The Commission has shown l i t t l e  e n te r p r i s e  in  i t s  
town p la n n in g . I t  i s  aware of th e  n o is e ,  in c o n v en ien c e , 
and d an g er which b e s e ts  the  town d w e lle r  in  t h i s  m otor
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age. Yet whilst paying lip service to the need to insulate residential 
areas from the close association with motor traffic which exists in 
conventional towns, and acknowledging the virtues of the Radhurn and 
footpath access methods of town planning for this purpose, the 
Commission has hitherto, made negligible use of these principles in 
planning Canberra. The standard of major buildings erected under the 
Commissions auspices has been disappointing. In some cases the 
Government buildings erected have been completely lacking in imagination. 
The Commission has let slip what was, perhaps, its finest opportunity 
to bequeath buildings of a high architectural standard to the city. 
Russell Hill is, with Capital Hill and City Hill, one of the principal 
focal points of Canberra*s town plan. When, for various reasons, it 
became impracticable to locate a market centre there as Griffin had 
planned, it was decided that a group of major office blocks, to house the 
Defence Departments, should be built there instead. A substantial 
number of these offices has already been created, but the quality of 
their architecture is completely lacking in attraction. The buildings 
are sombre, grey, and uninviting. Indeed when announcing the plan for 
the area's development, the Minister for the Interior indicated that 
"They would not be elaborate or monumental structures."^ Yet no where 
else in Canberra was there a greater need to build well. As it is, it 
appears that thebuildings on Russell Hill will not be sufficiently 
impressive to balance the great bulk of City Hill backed as it is by the 
cityscivic and commercial centre.
In the field of street architecture, the Commission's success 
has been limited. In 1954 the Senate Select Committee praised Canberra's
7 4 -
p a s to r a l  a tm osphere . And, to -d a y  a lth o u g h  th e  town i s  much l a r g e r  th a n
in  1954, and a lth o u g h  th e  p a s tu r e s  w hich th e n  c u t the  c i t y  in  h a l f  a re
now drowned by Lake B u rley  G r i f f in  th a t  atm osphere, to  a la rg e  e x te n t ,
p e r s i s t s .  C a n b e rra ’ s m a jo r avenues, how ever, shou ld  be som ething more th a n
b u c o lic  -  h ig h ly  commendable though gard en  c i t i e s  may be -  th e y  shou ld  be
co m m an d in g ,in sp irin g  and, in d e e d , e le g a n t .  U n fo r tu n a te ly , how ever, th e y
a re  t y p i c a l l y  su bu rban , and in  no way a re  th e y  b e f i t t i n g  f o r  a m e tro p o lis .
With few e x c e p tio n s ,  d o m estic  s t r e e t  a r c h i t e c tu r e  in  C anberra  c o n s i s t s  o f
s in g le  s to r e y  bungalow  ty p e  d w e llin g s  d es ig n ed  as  i s o l a t e d  b u i ld in g s ,  w ith
15th e  a r c h i t e c t u r a l  u n i ty  o f  th e  s t r e e t  ig n o re d , The ty p i c a l  s t r e e t  
la c k s  b o th  i n t e r e s t  and u n i t y .  I t  has n o th in g  to  compare w ith  th e  r e g a l  
t e r r a c e s  o f B ath , London, o r  P a r i s .  The Commission i s  o b v io u s ly  aware 
o f  th e  problem , b u t b ecau se  o f i t s  t im id i ty  i t  h as  f a i l e d  to  make any 
r e a l  e f f o r t  to  t a c k le  i t .  As A sso c ia te  Com m issioner, G. Rudduck pu t i t ,  
’’The p u b lic  seem to  l i k e  d e tach ed  houses in  la rg e  p lo t s  on wide s t r e e t s ,  
and th e y  p r e f e r  each  house to  be d i f f e r e n t  and f o r  each to  have a t  l e a s t  
one s p e c ia l  f e a t u r e .  T here may be a m arket f o r  m u l t i - u n i t  d w e llin g s  o f 
a r e p e t i t i v e  c h a r a c te r ,  b u t  t h i s  i s  v e ry  sm all in d e e d . T here i s  v e iy  
l i t t l e  chance o f  s e l l i n g  Government houses i f  th e y  a re  in  what we c a l l  an 
a r c h i t e c t u r a l l y  d e s ig n e d  s t r e e t  in  w hich th e re  i s  a h ig h  d eg ree  of 
s ta n d a r d i s a t io n  o f in d iv id u a l  u n i t s  i f  th e y  a re  mixed up w ith  p r iv a t e ly
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b u i l t  o n e s .” The Commission has made some e f f o r t  to  add i n t e r e s t  to  
house a r c h i t e c t u r e  by v a ry in g  th e  h e ig h t o f b u i ld in g s  somewhat. And 
a lth o u g h  i t s  c o n fid e n c e  h a s  been  b a d ly  shaken, because  "one o f i t s  
am b itio u s  a t te m p ts  a t  a e s t h e t i c  ach ievem en t, th e  id e a  o f " d ig n ify in g ” 
th e  main ro ad  e n tra n c e  to  C anberra  w ith  f l a t s  h as  tu rn e d  o u t to  be a bad
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failure," it was, at least beginning to think along the right lines.
Instead of pursuing this line of thinking, however, the Commissions 
answer to the need for higher density development of the city was to 
continue the timid and unimaginative policy, begun by the earlier 
Departmental administration, of reducing the size of residential blocks 
"in some cases to appalling pocket handkerchiefs." Now a reduction in 
block sizes was highly desirable in order to curtail the excessive and costly 
sprawling foreshadowed by the huge blocks of Forrest. But against the 
background of current street architecture the move has merely tended to 
heighten the drabness of its commonplace nonconformity.
The Commission, is by no means solely to blame for the standard 
of architecture in Canberra. It has inherited many problems from the 
past. Nowhere is this more the case than with street architecture and 
temporary buildings. When the Commission came into office large parts of 
the central areas such as Anzac Park and those parts of Braddon and 
Reid near to Civic Centre where dignified street architecture was partic­
ularly desirable, had already been built on and there were a phenomenal 
number of temporary buildings existent in the central areas. A popular 
disapproval of terracing opposes any efforts the Commission might 
consider to dignify the city by this technique. And the success of the 
Commission in enticing private enterprise investors to participate in 
Canberra*s development is a two edged sword. But the disrepute, in which 
the terraced house is held in Australia seems to have cowed the Commission 
into too ready a submission. And although domestic architecture in the 
central areas may be a legacy from the past, when the possibility of the 
population ever exceeding 30,000 to 40,000 was never seriously entertained,
17
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the Commission has published no positive plans for redevelopment of the 
areas to befit them for a city which is expected to have 150,000 
inhabitants within a decade and 250,000 within the not too distant future. 
Indeed, the Commission far from being the shaper of events in this matter 
has found itself playing the role of a dumb victim. In its Sixth Annual 
Report it noted that i
"A case before the Supreme Court in Canberra in June, 1963» raises in 
a new way a particular issue in Canberra*s growth. This case concerned 
applications under the City Areas Leases Ordinance for a change in the 
Purpose Clause of particular leases to permit the construction of motels 
on what are now residential blocks.
Up to this time, motel development and indeed development of 
a commercial nature has been undertaken generally on undeveloped land made 
available in the noimal way by the Department of the Interior. The matter 
is one which the Commission regards as important in the future growth of 
the National Capital."^ Now it may be highly desirable that a motel 
should be built on this particular land in Northboume Avenue. That is 
not the real point. The Commission has been slow to realise the importance 
of redeveloping the central areas. If it does not quickly work out an 
answer to this question, it may find that the Law Courts, with a precedent 
to follow will vary the Purpose Clauses of more leases, thus sanctioning 
undesirable development; and thus permit precisely what the Commission 
was set up to prevent.
But this has already happened as the Commission, itself, has 
stated in its latest Report: "An application of particular interest was
made to the Court in June, 1964» seeking a change in lease conditions ....
on a block used for industrial purposes in the Braddon industrial area. Up 
till this time, the conditions for all but two leased blocks in this area
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had an upper limit of 25 employees per block. This application sought an 
increase to ’JO employees equivalent to 130 employees per acre, and was 
approved by the Court. The Commission presented to the Court the 
consequences to the area which could arise from the application being 
regarded as precedent. A substantial increase in the density of working 
population throughout the Braddon industrial area would pose major 
traffic and parking problems, which might then involve comprehensive re­
planning. Before that could happen the amenity of adjoining residential 
areas would be substantially prejudiced and the essential purpose of a 
service area close to the city centre would be impaired.’1
It is true that the Commission has now clarified its position on 
Northboume Avenue redevelopment, but it still does not appear to have 
formulated a detailed scheme for the redevelopment of other central areas. 
Moreover, even though the Commission may approve redevelopment of a 
particular area, in principle, and can exercise a tight control over the 
standards of new buildings erected, this does not make piecemeal redevelop­
ment desirable. Market factors are not necessarily conducive to good civic 
design as Northboume Avenue experience shows. For there the effect of the 
two motels being built on redeveloped land is quite spoiled by the continued 
existence of a squat suburban bungalow, which separates them. Furthermore 
the huge capital gains made by the former lessees of the redeveloped land is 
quite contrary to the rationale of the leasehold system; one of the 
purposes of which is to prevent land speculation.
Furthermore, throughout the central areas countless temporary 
buildings continue to exist as eyesores and unpleasant reminders that the 
Commission has made no comprehensive proposals to remove them and replace
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them by s tru c tu re s  worthy of the N a tio n al C a p ita l .  I t  must he
emphasised th a t  th ese  tem porary b u ild in g s  cover many prom inent s i t e s .
The Census O ffice  i s  in  the very  h e a r t of C ivic C entre, C ap ita l H il l
and H il ls id e  H ostels  stand  l ik e  co n ce n tra tio n  camps on C ap ita l H i l l .
One group of s t ru c tu re s ,  the R iverside  h u ts , v/hich house many of the
c i t y ’ s c u l tu r a l  s o c ie t ie s ,  are worthy of p a r t i c u la r  m ention. They are
more to  be a sso c ia te d  w ith  the m akesh ift hove ls  of a shantytown than
the  A u stra lian  N ational C a p ita l .
The Commission’ s success in  persuad ing  p r iv a te  investm ent to
in v e s t  in  Canberra i s  not com pletely  to  the advantage of the c i t y ’ s
19developm ent. In  the  E ng lish  New Towns p r a c t ic a l ly  a l l  b u ild in g  work
i s  sponsored by the  New Town C orpo ra tions, them selves. And f o r  a very
good reason ; f o r  ( to  quote G. Rudduck again) ” . . . . .  how can you secure
harmony of design  which i s  c o n s is te n t w ith  some o v e ra ll  c iv ic  theme when
h a l f  a dozen a r c h i te c ts  are ex p ress in g  t h e i r  ego, on b e h a lf  of t h e i r
c l i e n t s  of course, on ad jo in in g  b lo c k s . Everyone w i l l  agree v/ith  the
o b je c t iv e s , b u t few a r c h i te c ts  w il l in g ly  su b o rd in a te  t h e i r  own id e a s  to
20th e  i n t e r e s t  of the  com position as a w ho le .” One so lu tio n  to  the
problem Rudduck suggested  ” ......... i s  to  p repare  th e  design  f o r  the  s t r e e t
o r se c tio n  as a whole and impose th i s  as a le a se  c o n d itio n  on the
in d iv id u a l u n i ts  concerned. This i s  the way th a t  the  f i r s t  b u s in ess
21b lo ck s a t  C iv ic  were b u i l t  and i t  was very  s u c c e s s fu l."  Yet i f  the  
Commission recognized  t h i s  as a s a t i s f a c to r y  so lu tio n  why does Rudduck 
go on to  say, "What we have done in  re c e n t cases i s  to  impose r a th e r  
g e n e ra liz e d  co n d itio n s  and seek to  achieve the  d e s ire d  harmony by 
r e ta in in g  th e  power of v e to , so -to -sp eak , i f  the p a r t i e s  re fu se  to  co-
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o p e r a t e ,” when he h as  a lre a d y  im p lie d  t h a t  d e s p i te  th e  Commission*s
power to  r e g u la te ,  t h i s  w i l l  make " ............ few  a r c h i t e c t s  su b o rd in a te
t h e i r  own id e a s  to  th e  i n t e r e s t  o f th e  com p o sitio n  as  a w hole?”
A sso c ia te d  w ith  th e  r e d u c t io n  i n  th e  s iz e  o f h o u sin g  b lo c k s
has been  a r e d u c t io n  in  th e  s iz e  and s ta n d a rd s  o f  governm ent houses and
in  th e  number co m ple ted . A sso c ia te  Com m issioner, G. Kudduck ex p re ssed
th e  Commission*s p o l ic y  when he s ta t e d  t h a t  "G o v e rn m en t-b u ilt houses in
C anberra  were to o  b ig ,  and to o  c o s t l y ,  c o n s t i t u t i n g  a s e r io u s  economic
problem  ............... However, th e  average  p r ic e  o f houses in  C anberra  was
£4 ,500  -  abou t £1 ,000  more th a n  most occu p an ts  co u ld  a f f o r d .  S ince t h i s
re d u c t io n  co u ld  n o t be ach iev ed  th ro u g h  more econom ical m ethods a lo n e ,
s ta n d a rd s  m ust be reduced  by in t ro d u c in g  th e  l e s s  w e ll-e q u ip p e d , sm a lle r , 
22h o u se s ."  However, t h i s  re d u c t io n  in  th e  s iz e  o f  houses h as  e l i c i t e d
c o n s id e ra b le  c r i t i c i s m  . "A dvisory  C ouncil members c r i t i s e d  th e  s iz e  o f
houses b e in g  b u i l t  a t  Hughes by th e  N a tio n a l C a p i ta l  Developm ent
Commission. Mr. R .P . G reen ish  d e s c r ib e d  th e  hou ses  as "box—l i k e
s t r u c t u r e s . "  He s a id  th e  Commission was c r e a t in g  slum a re a s  in  a new
su b u rb . The chairm an  o f  th e  c o u n c i l ,  Mr. W .I. Byrne, s a id  i n s u f f i c i e n t
23
Government h o u ses  w ere b ig  enough f o r  la rg e  f a m i l i e s . ” What i s  more 
th e  number o f  Government houses and f l a t s  com pleted  by th e  Commission has 
c o n tin u ed  to  f a l l  d e s p i t e  th e  e v e r  in c r e a s in g  s iz e  o f C anberra*s 
p o p u la tio n  in f l u x .  A f te r  re a c h in g  a h ig h  of 1 ,330 in  1958-9 th e  number 
o f h o u sin g  u n i t  co m p le tio n s  has f a l l e n  to  8 5 O by 1962—3*^'*
To u n d e rs ta n d  th e  Commission*s sh o rtco m in g s, i t  i s  n e c e s s a ry  
to  make a c l o s e r  s tu d y  o f th e  Commission*s powers and o r g a n iz a t io n .  The 
Commission*s pow ers, a s  l a i d  down by N a tio n a l C a p i ta l  Developm ent
Commission Act, 1957> are, by no means, as wide as those which were
enjoyed by the Federal Capital Commission. This is particularly so
with regard to financial provisions. Arrangements for the financing of
the Commission are far from satisfactory. The National Capital Development
Commission Act, 1957> provided for less scrutiny and control of the
Commission’s finances, by Parliament and the executive, than is customarily
exercised in respect of Government Departments. The Commission is
required : to maintain proper accounts which are subject to audit by
the Auditor-General; to submit annually details of proposed expenditure
for the coming year; to set out, in its annual and quarterly reports to
the Minister, details of its receipts and expenditure during the preceeding
year or quarter; and not to M..... . expend any of its moneys except in
accordance with particulars of proposed expenditure approved by the
Minister.” But because the Commission is a statutory authority, works
under its control are not subject to the Public Works Committee Act.
However, in making its recommendation, ’’That the Authority should be
guaranteed, by an appropriate provision in the enabling Act, sufficient
finance to permit it to carry out a large scale, balanced programme over
25a period of years,” the Senate Select Committee doubtless had in mind 
the financial arrangements enjoyed by the Federal Capital Commission. Yet 
the essential features of the two commissions’ financial provisions are 
very different. The Federal Capital Commission paid all of its revenue 
into a special "Seat of Government Fund” and much of its revenue was 
obtained from its loan raisings. The National Capital Development 
Commission, however is dependent for its revenue on annual Parliamentary 
appropriations. All of its receipts are paid into Consolidated Revenue.
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The Select Committee had been impressed b.y the argument that 
in the past the system of financing the development of Canberra by 
annual Parliamentary appropriations had contributed to the delay and 
expense of the city’s development. The Commission, too has recognised 
the importance of reliable financing, and has pointed out that ’’The 
only efficient form of city development is that based on continuity of 
operations in planning, design and construction. Not only is it 
necessary to implant confidence in the minds of commercial enterprise so 
that the city receives the full benefit of confident operations, but 
there is as well a direct financial gain flowing from continuity of 
operations ....
The fact remains that without a general assurance of continuity
and such straightforward devices as long-term contracts with assurances
of work for the contractor and his work force, the benefits of competent
26and stable pricing to the Commission would not be possible.”
For the present many of the disadvantages of annual
appropriations have been obviated by Government assurances that finance
will be made available for the Commission’s long term projects.
(Apparently this takes the form of the Government’s giving its approval,
in principle, to the Commission’s five year plans.) And, in fact, since
1958 the Government has made large sums of money available to the
Commission. The Commission’s expenditure since 1958 has averaged a fairly
27constant £11 million. As a result, "At present in Canberra resources
of^kinds are freely available. Manpower is adequate and supplies of
28materials can be economically maintained and increased,""' and private 
enterprise is currently responsible for rather more than half of the
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29t o t a l  b u i ld in g  work b e in g  u n d e rta k e n .
But t h i s  method o f f in a n c in g  i s  c e r t a in l y  n o t e n t i r e l y  
s a t i s f a c t o r y .  The funds have on ly  been s u f f i c i e n t  to  f in a n c e  th e  more 
e s s e n t i a l  s e r v ic e s .  A ccord ing  to  A sso c ia te  Com m issioner G. Rudduck,
"So f a r  fu n d s  have proved adeq u a te  b u t th e y  a re  c e r t a i n l y  n o t adequa te  
f o r  a l l  th e  th in g s  which, in  th e  o p in io n  o f th e  Commission, a re  im p o r ta n tly
p re s s in g  f o r  th e  needs o f  a b a lan ced  community l i f e . " ' ^  In  i t s  1959—
3160 R eport th e  Commission c l e a r ly  fo c u se s  a t t e n t i o n  on i t s  f in a n c ia l  
d i f f i c u l t i e s  by p o in t in g  out t h a t ,  "A s u b s t a n t i a l  p ro p o r tio n  o f th e  
C om m ission 's fu n d s  in  1960—61 i s  ear-m arked  f o r  th e  s e rv ic in g  o f  la n d  
f o r  p u b lic  d is p o s a l ,  so t h a t  p r iv a te  e n te r p r i s e  can p la y  an in c re a s in g  
p a r t .  T h is  i s  made th e  more n e c e ssa ry  s in c e  an in c re a s in g  a t t e n t i o n  to  
th e  p ro v is io n  o f N a tio n a l C a p ita l  f e a tu r e s  in  f u tu r e  annual c o n s tru c t io n  
o p e ra t io n s  m ust be e x p ec ted .
The Commission does n o t b e l ie v e  t h a t  c o n tin u in g  c o m p e titio n  
f o r  fu n d s  -  and t h i s  i s  what i t  amounts to  -  betw een such v a r ie d  
c la s s e s  o f  works as  p r a c t i c a l  needs and N a tio n a l C a p i ta l  f e a t u r e s ,  w ith in  
th e  one v o te ,  i s  th e  most e f f i c i e n t  b a s is  on w hich to  ach iev e  the  
b a lan ced  grow th  d e s i r e d ."  I t  th e n  goes on to  say  t h a t ,  "The Commission, 
a s  th e  ag e n t f o r  th e  Crown, i s  u n d e r ta k in g  m ajor e s t a t e  developm ent and 
th e  q u e s tio n  p ro p e r ly  a r i s e s  as to  th e  v a l i d i t y  o f  a fu n d in g  approach  
w hich r e q u i r e s  p r i o r i t y  d e c is io n s  betw een p ro m o tio n a l e s t a t e  works and
works o f d i s t i n c t l y  N a tio n a l C a p i ta l  c h a r a c te r .  ..............  What m ight
be term ed m u n ic ip a l a s s e t s ,  a s  d i s t i n c t  from  N a tio n a l C a p i ta l  a s s e t s ,  
do f u r n is h  revenues in  v a r io u s  form s and m igh t be exp ec ted  o v e r th e
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period ahead to provide increasing returns in this way. In normal 
circumstances, this income would be set against capital expenditure 
and would reduce the demands for new capital funds to that extent. The 
extent of these revenues would be considerable." The rejection of 
the Commissions existing financial arrangements, and a plea for the 
setting up of some such fund as the Federal Capital Commissions "Seat 
of Government Fund" is here implicit. Unfortunately, too, the present 
system of finance gives no assurance that this situation will continue. 
The gentleman’s agreement made by the Government is obviously not as 
reliable a guarantee of long tern finance as independent loan raising 
powers. And as Canberra ceases to be less of an infant prodigy, so will 
the Government feel less and less justified in insulating the city from 
its credit squeezes as it did in 1960-61. Indeed as Canberra comes more 
and more to rely on private enterprise to finance its buildings, we can 
expect its building industry to become less and less insulated from 
economic crises and, unless the Commission can compensate for any loss of 
momentum in the private sector by increasing its own spending, it is 
likely that at such times, with little or no prospects of employment in 
other industries, many of the city*s building workers will go elsewhere 
in search of work.
It is apparent that the present system of financing is not 
sufficiently flexible to permit such compensations. Flexibility of 
financial arrangements is of the greatest importance for the development 
of Canberra. Forward planning of services is probably the biggest 
problem facing Canberra town planners. Without powers of precognition 
it is impossible to accurately predict what the city's population will be
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i n  te n  o r  even f iv e  y e a r ’ s tim e . I t  i s  p o s s ib le  to  make on ly
approx im ate e s t im a te s  o f th e  c i t y ’ s p o p u la tio n  b ased  on p a s t  dem ographic
t r e n d s .  "A ll r e c e n t p r o je c t io n s  o f  grow th o f C anberra  have proved  to
be u n d e re s tim a te s .  The f i r s t  1958 p r o je c t io n  p r e d ic te d  a p o p u la tio n  o f
82 ,000  f o r  1970; th e  second 1959 p r o je c t io n  f o r e c a s t  104,000  f o r  19705
P ro fe s s o r  B o r r ie ’ s l a t e s t  p o p u la tio n  p r o je c t io n  su g g e s ts  111,000 f o r
32
1969•n 3ach  su c c e s s iv e  annual r e p o r t  o f th e  Commission, p r a c t i c a l l y ,
h as  assumed th a t  th e  c i t y ’ s p o p u la tio n  w i l l  re a c h  100,000  e a r l i e r  th an  
th e  p re v io u s  r e p o r t  d id .  T h is  a lm ost co n tin u o u s  upward r e v is io n  o f 
p o p u la tio n  p r o je c t io n s  i s  n o t a cause f o r  c r i t i c i s i n g  th e  Commission.
In  f a c t ,  S i r  W illiam  H olfo rd  h as  a c t u a l l y  p o in te d  o u t th a t  one o f  th e  
problem s o f s u c c e s s fu l  town p la n n in g  i s  t h a t  i t  o f te n  encourages an 
unexpec ted  ( i . e .  unp lanned  fo r )  in c re a s e  o f p o p u la tio n . However, i t  
does make a v e ry  good case  f o r  a more f l e x i b l e  method o f f in a n c in g  the  
Commission. U n less  fu n d s  a re  a v a i la b le  to  p ro v id e  s e rv ic e s  -  p a r t i c u l a r l y  
r e s i d e n t i a l  la n d  f o r  t h i s  unp lanned  p o p u la tio n  grow th th e  c i t y ’ s
developm ent w i l l  be in h i b i t e d .  The Commission’ s s ta te m e n t th a t  ” ................
a p ro p o sa l c o n s id e re d  some th re e  y e a rs  ago f o r  b r in g in g  fo rw ard  a re a s  
o f lan d  f o r  developm ent by p r iv a te  m ajor e n t e r p r i s e s  i s  b e in g  re v iv e d  
in  o rd e r  to  examine th e  l e g i s l a t i v e ,  a d m in is t r a t iv e  and developm ent 
im p l ic a t io n s  o f such a s te p ,  seems to  im ply  t h a t  th e  Commission has 
e i t h e r  a lre a d y  s u f fe re d  em barrassm ent from i n f l e x i b l e  fu n d in g  o r  e l s e  
t h a t  i t  i s  seek in g  means o f av o id in g  such em barrassm ent in  th e  f u tu r e .
The h ig h  p r ic e s  r e c e n t ly  p a id  f o r  r e s i d e n t i a l  l e a s e s  su g g e s ts  t h a t  up 
to  now demand f o r  re a so n a b ly  p r ic e d  le a s e s  h as  o u ts t r ip p e d  demand; 
th e y  a ls o  su g g es t a sou rce  o f rev en u e , w hich th e  Commission co u ld  use
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to  pay f o r  th e  s e r v ic in g  o f a d d i t io n a l  b lo c k s  when th e se  a re  r e q u ire d .  
B ut, under th e  p re s e n t  a rrangem en ts  whereby a l l  th e  Commission r e c e ip t s  
have to  be p a id  in to  C o n so lid a ted  Revenue such a s e l f - a d j u s t i n g  
arrangem ent i s  im p o ss ib le .
U nlike  i t s  p re d e c e s so r , th e  N a tio n a l C a p i ta l  Development
Commission hacS no fo rm al powers a s  a m u n ic ip a l a d m in is t r a to r .  In  th e
m ain, th e  F e d e ra l C a p i ta l  Commission had been a su ccess  as  a developm ent
a u th o r i ty ,  b u t c h ie f ly  because  o f  th e  u n p o p u la r i ty  o f i t s  a u to c r a t i c
m ethods i t  had been a f a i l u r e  in  i t s  r o le  a s  m u n ic ip a l a d m in is t r a to r .
No doubt im pressed  by t h i s ,  th e  M enzies Government en su red  th a t  th e
N a tio n a l C a p ita l  Development Commission shou ld  be concerned  s o le ly  w ith
th e  developm ent f u n c t io n .  B ut, o f c o u rse , i t  i s  im p o ss ib le  to  s e p a ra te
th e  developm ent and m u n ic ip a l a d m in is t r a t io n  fu n c t io n s  c o m p le te ly .
In d eed , most o f th e  developm ent work u n d e rta k e n  by th e  Commission i s
work, w hich e lsew h ere  in  A u s t r a l ia  i s  u n d e rta k e n  by s t a t e  and m u n ic ip a l
governm ents o r  t h e i r  a g e n c ie s .  In  1961—62 ov er one t h i r d  o f the
C om m ission^ budget was sp en t on th e  c o n s tru c t io n  o f  h o u ses , f l a t s ,  and
e d u c a tio n a l  b u i ld in g  a l o n e , ^  and in  1962—63 w e ll o v er two t h i r d s  o f i t s
budget was sp e n t u nder th e  th re e  heads " T e r r i to r y  V/orks, C ity  Works,
35Land D evelopm ent." ' "However, u n le s s  he i s  concerned  w ith  b u i ld in g  a 
house , i n  which case  he must come to  te rm s w ith  th e  Commission, on the  
s u i t a b i l i t y  o f  i t s  ap p ea ran ce , th e  o rd in a ry  r e s id e n t  ( th e  term  
" c i t i z e n "  i s  in a p p ro p r ia te  in  C anberra) i s  u n l ik e ly  to  have d i r e c t  
c o n ta c t  w ith  th e  new body. Those more c lo s e ly  concerned  w ith  th e  
Commission, how ever, a re  coming to  r e a l i z e  th e  n o n -re s p o n s ib le  a u th o r i ty ,  
i s  alw ays l i a b l e  to  s t r i k e  p o p u la r  o b je c tio n s  to  i t s  a c t i v i t i e s .  A
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new tycom, in the manner of the Chinese dynasties that infused life into 
Oriental society after periods of order, the Commission is fated to
25
receive criticisms for many of its actions.”
There is strong' evidence to suggest that the present structure
of the Commission is inadequate. There is a good case for giving the
local community representation on the Commission. Unfortunately, at
present there are no direct channels through which the public or its
representatives can communicate their views and needs, nor has the
Commission been sufficiently informative on many matters which affect
the public closely. It is bad policy, in general, for a government not
to keep its citizens informed of its deliberations and decisions;
”...... failure to be frank with the people affected by the decisions is
always in the end, bad policy and very bad public relations. The public
naturally becomes suspicious and distrustful of an administration which
imposes its will without consultation or information and never explains 
37its mistakes.” This point is perhaps best illustrated by reference to 
the land controversy which has been raging in Canberra for several years. 
The Commission has frequently been accused of providing too few housing 
blocks. Now these past land shortages have apparently resulted from a 
combination of two factors : ignorance of the demand for land and an 
inflexibility of supply. It is difficult to see how the Commission could 
have an accurate appreciation of the demand for land, in view of its 
continued need to make upward revisions of its population projections. 
This view is reinforced by the Commissions statement that, ”to encourage 
private home building the Commission in 1961-62, prepared 889 building 
blocks for disposal at public auction by the Department of the Interior.
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The premiums for these blocks ranged itom £80 to £2,900 and averaged 
£577» These results suggest that a faster rate of release of serviced 
land may be needed and the Commission is reviewing the possibility of
-jp
this,1’ It appears that this ignorance of demand is aggravated by the
39comparative inflexibility of supply.'' ' In September, 1963 Associate
Commissioner, W.C. Andrews, told the Advisory Council that ’’The initial
action to produce the 2,000 blocks serviced this year had to be taken
between three and four years ago. No action being taken at this moment
would produce significantly more blocks until a similar lapse of time had
occurred. This reflects the broad assessment which was made, looking
at the requirements and needs for the city, at this period, some three
„40or four years ago." Now this is a remarkably long time and undoubtedly 
the Commission deserved to be censured for its slowness and the resultant 
inflexibility is probably one reason why the Commission is thinking of 
allowing private enterprise to enter the field of land development. But 
at any rate its willingness to increase the supply of residential blocks 
indicates that it has not purposely created a land shortage. In 1961-62
1,418 residential leases were granted by the Department of the Interior,
41compared with only 408 in 1957—58* Indeed, the Commission’s recent
41announcement that 2,000 blocks would be serviced during 1963-64 appears, 
prima facie, to have swamped the market, at least temporarily. Yet the 
public can be forgiven if they have accused the Commission of deliberately 
creating a land famine. The true position has never been explained to 
them. Mr. J. Fraser seems to think that the reason for this shortage was 
the Commission’s fear that unless some restraint was put on population 
growth, servicing would be greatly strained. But at one stage, (in it3
5th Report) the Commission itself seems to imply that the shortage was
being created for Government profit. ".... the level of cash premiums
does provide an interesting commentary on the value of Canberra as a 
Crown investment. The immediate cash return for the development works
carried out with Government funds is substantial ......  As well as the
premiums paid, the lease conditions require payment of land rent annually
to the extent of 5 per cent, of the unimproved capital value .....
Taking these two aspects of returns, as related to the original cost of 
providing engineering services, it is clear that the land development 
being carried out in Canberra is a profitable investment to the Crown, 
and through it, to the community." Yet if it is important that 
government authorities should keep the public informed of its decisions, 
this is even more important when the authority is responsible for town 
planning and development. For a town planning body not to keep the 
public fully informed of its intentions can only lead to difficulties.
It is desirable that a representative of the local community should be 
present at the planning stage, so that the citizen's view point can be 
given before any definite plans have been drawn up. It is useless for 
the Commission to inform the public of its schemes, when it is too late 
to change them. Thus in June 1962, "More than 300 Downer residents 
opposed the proposed shopping centre opposite the Downer Primary 
School, ..... Downer people believed the shops would create a traffic 
menace to their children. They had signed a petition to the Minister 
for the Interior, Mr. Freeth, to scrap the plan in favour of an earlier 
start on the Dickson shopping centre. However, the Department and the 
National Capital Development Commission seem determined to go ahead in
By th e n , o f c o u rse , i t  was too  l a t e
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th e  t e e th  o f t h e i r  p r o te s t s  
th e  School was a lre a d y  b u i l t ,  and th e  Commission was read y  to  p roceed  
w ith  i t s  p la n s  to  c o n v e rt th e  n ea rb y  C .S .I .R .O . sheds in to  a shopping  
c e n t r e .  Had th e  p u b lic  been in form ed  o f th e  scheme a t  th e  p la n n in g  s ta g e , 
th e n  i t  i s  u n l ik e ly  t h a t  th e  Commission cou ld  have r a is e d  v e ry  s tro n g  
o b je c t io n s  to  s e p a ra t in g  th e  two b u i ld in g s .  Of c o u rse , t h i s  in  i t s e l f  
p in p o in ts  a n o th e r  problem . At th e  p la n n in g  s ta g e , th e r e  would have been 
no Downer, and so no r e s id e n t s  to  p r o t e s t .  T h is  problem  would be p a r t l y  
so lv ed  i f  a d e le g a te  from th e  lo c a l  r e p r e s e n ta t iv e  body ( a t  p re s e n t  th e  
A dv iso ry  C ouncil, o f co u rse ) were a llow ed  to  ta k e  p a r t  in  th e  C om m issions 
p la n n in g  m e e tin g s .
The M enzies Government made a b a s ic  m istak e  in  a p p o in tin g  on ly  
s p e c i a l i s t s  to  th e  Commission. Nov; a l l  th r e e  members o f th e  Commission 
a re  men o f  wide s p e c i a l i s t  e x p e r ie n c e . In  f a c t  th e y  a re  j u s t  th e  k in d  
o f men who shou ld  be in c lu d e d  in  th e  Commission. J.W . O v e ra ll i s  an 
a r c h i t e c t  and town p la n n e r  o f wide e x p e r ie n c e , and among o th e r  th in g s  
MHe was c h ie f  a r c h i t e c t  f o r  th e  South A u s tra l ia n  H ousing T ru s t in  what 
Mr. F a i r h a l l  d e sc r ib e d  as  th e  fo rm a tiv e  p o s t-w a r y e a rs  1946-9”^ ' and was 
fo rm e rly  D ir e c to r  o f A rc h i te c tu re ,  in  th e  D epartm ent o f  Works. A sso c ia te  
Com m issioner, W.C. Andrews was fo rm e rly  C ity  E n g in e e r  and Town P la n n e r  f o r  
th e  C ity  o f  P a r ra m a tta .  And A sso c ia te  Com m issioner, G. Rudduck, in  
a d d i t io n  to  e x p e rie n c e  in  p r iv a te  p r a c t i s e ,  had been  town p la n n in g  a d v is e r  
u n d e r a U n ited  N a tio n s  p r o je c t s  in  K uala Lumpur, and to  th e  P a k is ta n i  
Governm ent. Yet none o f  them have th e  r i g h t  k in d  o f a d m in is tr a t iv e  
e x p e rie n c e  to  head a Commission o f  t h i s  ty p e . They a l l  have a d m in is tr a t iv e  
e x p e rie n c e  i t  i s  t r u e  b u t i t  i s  a narrow  a d m in is t r a t iv e  ex p e rie n c e
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incidental to their specialist experience. The post of Commissioner 
calls for a person with a broad administrative experience.
There are several very sound reasons why an administrator 
rather than a specialist should have been chosen to head the Commission. 
Fundamentally the problems faced by the Commission are administrative 
ones. As Associate Commissioner, G. Rudduck, himself indicated ’’The 
most difficult problems faced by the Commission are of an administrative 
and managerial kind in such fields as programming financing, and the 
reconciliation of technical and administrative points of view.” '^1 
Furthermore, there is a very great danger when a specialist is chosen 
to head an organisation of this kind that he will be ’’unable to see the 
wood for the trees." It is all too easy for the specialist to get so 
bogged down in his specialist interests that he overlooks more important 
questions in unfamiliar fields. There is evidence that this has in fact 
happened with the Commission. Certainly, the Commission has shown itself 
reluctant to employ itself further than in its immediate field of town
planning. It has stated that its ’’.... . policy of remaining essentially
45a co-ordinating authority has been maintained." and that, "The
Commission ......  is making full use of agencies. Architectural and
engineering consultants and the Department of Works are being used over 
the entire range of the Commission's construction programme."^ It has 
kept the size of its staff to a minimum and in its first annual report it 
was only able to say that "Arrangements were made with the Department of 
the Interior for the transfer of the Town Planning Section and a portion 
of the Policy Co-ordination and Development staff.” No bulk transfers 
have been effected from the Department of Works, although in 1957* Mr.
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Fairhallj Minister for the Interior and Minister for Works, had pointed
out that the Commission had been given the "...... power to take over
those branches of the Department of 'Works which deal solely with the
planning, development and construction of Canberra..... This
policy of keeping the Commission small and flexible would have been 
justifiable had it been set up merely as a co-ordinating body. In fact, 
it was intended to be much more. In introducing the Second Reading of 
the Act, Mr. Fairhall, expressed his agreement with the general
recommendation of the Senate Select Committee M......  that the
development of Canberra to permit the full transfer of administrative
48departments should be given over to a centralized authority....... "
and he pointed out that ".....  The Report of the Senate Select
Committee stressed the need for unifying all of the activities in the
49development of the National Capital.” Yet today there are more 
decision making bodies concerned with the development of the city than 
ever before. In addition to the Commission, both the Department of 
Interior and the Department of Works retain authority as development 
agencies. The Department of the Interior still retains control of some 
important development functions such as the development of parks and 
gardens. In particular it has a finger in two very important pies: 
it supervises private enterprise building in the A.C.T.; and it 
arranges the disposal of A.C.T. land leases. The Department of Works at 
present employs almost 1,500 persons in its A.C.T. Branch; most of them 
on development work. Apart from the work which the Department has done 
under contract to the Commission, the Department has also done work for 
several semi-governmental authorities. For example it has provided
architectural and engineering services for the Australian National 
University. Recently, it constructed the Government Printing Office, 
a very important project. At present it is “building important 
extensions to the Canberra Community Hospital. In each of these last 
two cases, the Department was the authority directly responsible for 
construction, it was not acting under contract from the Commission,
In other words, the Commission in its reluctance to go beyond the 
narrow confines of town planning has permitted the continuance of a 
situation, which it was set up to abolish. It is obvious that the 
existence of several bodies each with some responsibility for develop­
ing the city must complicate the situation and make co-ordina,tion of 
development functions, exceedingly difficult. Indeed even the Commission 
has drawn attention to the problems which this situation involves. In 
its Report for 1958-9 it stated that, "Problems of priorities arise also 
because the Commission has not absorbed into its vote the separate 
expenditures of other Commonwealth departments and instrumentalities.
While the total in 1958-59 was not great, nevertheless the timing of 
construction works because of the problems of stability must be watched.
In future years the need for a co-ordinated programme will become apparent
when major expenditures by Departments will be incurred on such projects
50as the Canberra Community Hospital and the Government Printing Works."
The Commission’s apparent reluctance to make full use of its 
powers is illustrated in another way. The Act commands that, "The 
Commission shall keep the Minister informed of the decisions of the 
Commission with respect to matters of policy in relation to the performance 
of its functions. In the event of a difference of opinion between the
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M in is te r  and th e  Commission as to  th e  p o l ic y  w hich shou ld  he fo llo w ed  
hy th e  Commission in  r e l a t i o n  to  any m a tte r ,  th e  M in is te r  and th e  
Commission s h a l l  endeavour to  reac h  ag reem en t. I f  th e  M in is te r  and th e  
Commission a re  unab le  to  reac h  agreem ent, th e  G overnor-G eneral may, by 
o rd e r , d e term in e  th e  p o l ic y  to  be adop ted  by th e  Commission in  r e l a t i o n  
to  th e  m a t te r .  The Commission s h a l l  th e reu p o n  g iv e  e f f e c t  to  th e  p o lic y  
d e term ined  by th e  o rd e r  and s h a l l ,  i f  th e  o rd e r  so r e q u i r e s ,  co n tin u e  to  
g iv e  e f f e c t  to  t h a t  p o lic y  w hile  th e  o rd e r  rem ains in  o p e r a t io n ."  But 
in  f a c t ,  th e re  ap p ea rs  n e v e r to  have been a s e r io u s  d isag reem en t betw een 
th e  M in is te r  and th e  Commission, f o r  th e  G overnor-G eneral h as  n o t had to  
make a d e te rm in in g  o rd e r .  Even i f  we do n o t ag ree  w ith  th e  Sydney
M orning H era ld  L e a d e r 's  s ta te m e n t th a t  " .......... a lth o u g h  in  f a i r n e s s  th e
com mission i s  n o t y e t  a y e a r  o ld , th e re  i s  ev id en ce  th a t  i t  meekly
51accep ted  M in i s t e r i a l  quash in g  o f some o f  i t s  id e a s  by Mr. F a i r h a l l , " i t  
c e r t a in l y  ap p ea rs  th a t  i t  has n o t h o t ly  c o n te s te d  i t s  pow ers.
The C om m ission's su c c e s s , th e n , h as  been m ixed. To im prove 
i t s  chances o f su c c e ss  in  th e  f u tu r e  s e v e ra l  f a i r l y  sim ple m easures a re  
n e c e s s a ry . In  th e  f i r s t  p la c e  the  membership o f th e  Commission shou ld  be 
in c re a s e d .  A d e le g a te  from  th e  lo c a l  r e p r e s e n ta t iv e  body shou ld  be 
ap p o in ted  to  th e  Commission, and an ab le  a d m in is t r a to r  shou ld  be chosen 
to  head i t .  The Commission shou ld  ta k e  o v e r a l l  o f  th e  developm ent 
fu n c t io n s  a t  p re s e n t  e x e rc is e d  by th e  D epartm ent o f  Works and th e  I n t e r i o r  
( in c lu d in g  th e  d is p o s a l  of th e  A .C .T. lan d  l e a s e s ) .  F in a l ly ,  s p e c ia l  
a rrangem en ts  shou ld  be made to  f in a n c e  th e  Commission; a s p e c ia l  fund  
s im i la r  to  th e  fo rm er "S e a t o f Government Fund" sho u ld  be s e t  up; th e  
Commission shou ld  be g iv en  in d ep en d en t lo a n  r a i s i n g  pow ers; and because
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the availability of serviced land has a particular significance for 
the capital’s growth, special arrangements should be made to enable the 
Commission to recover the costs of servicing land from the proceeds of 
land sales.
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THE ADMINISTRATIVE AND LEGISLATIVE SYSTEMS
The administration of the A.C.T. is divided among a profusion 
of bodies ranging from Commonwealth to state departments, and from 
statutory authorities to voluntary organizations.
The Department of the Interior is responsible for the
administration of the Territory with the exception of health, justice
and one or two minor matters. However, the Department is not solely
occupied with the affairs of the Territory.^ In fact only eight of its
fourteen branches and less than half of its four thousand or so employees
are concerned with the administration of the Territory at the municipal 
2and state levels. The Department also provides important Hhouse- 
keeping11 services for the Commonwealth; namely the provision and 
management of office accommodation for Commonwealth Departments, and the 
acquisition and management of other Commonwealth property including 
lands and forests; and it is also responsible for elections and 
franchise; publicity; civil defence; war graves; national memorials; 
and meteorology. In other words the Department’s other functions, form 
a hotchpotch of responsibilities few of whioh have any direct bearing 
on the administration of the A.C.T. This fact can only make the co­
ordination of A.C.T. administration more difficult than it would be if 
the Territory were controlled by a Department specializing in A.C.T. 
matters only. Furthermore, there is no one division or branch of the 
Department which centralizes its A.C.T. functions, and only two branches 
(A.C.T. Police and Housing Branch) are solely occupied with the Territory. 
Even the so-called A.C.T. Policy Co-ordination - and Establishment Branch
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and A.C.T. Services Branch^ have non-Territory functions, too. Of the
former branches* five sections, for example, only three are concerned
with the Territory, but all three are also, to some extent, concerned
with non-Territory matters. Thus s the Policy Co-ordination Section
not only advises the Permanent Head on policy, legislation and practice
relating to the administration of the A.C.T. but also investigates new
works proposals submitted by Branches for inclusion in the Departments
work programme $ and the other two sections deal with staffing matters
of concern to the whole Department. Only three of the seven sections
which comprise the A.C.T. Services Branch, are concerned wholely with
the A.C.T. Between them these sections administer Territory education
and provide tourist, information and general services. The other four
sections, include Legislation Section (the principal task of which is
to review proposals for all Ordinances and Regulation administered by
the Department and to promulgate new legislation)! the Transport
Section (which operates Canberra*s bus services, and also provides local
and interstate passenger and goods transport for Parliament and
Commonwealth Departments,) and Registries and Administration Sections.
Administration, Survey, Branches and the Forestry and Timber Bureau are
4only to a small extent concerned with A.C.T. administration.
Canberra’s administrative system, appears to have developed 
neither as the result of conscious design nor with an awareness of those 
principles of good public administration, which deprecate the unnecessary 
proliferation of administrative authorities. For in addition to the 
Department of the Interior and the various development authorities there
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are some thirty other bodies concerned with the government of the 
Territory. These comprise five Commonwealth Departments (Health,
Prime Minister’s, Attorney General’s, Treasury, and Works)$ seven 
instrumentalities of the Hew South Wales Government (the Department of 
Health, Child Welfare and Social Welfare, Education, Technical Education, 
and Prisons, and the Aborigines’ Welfare Board and the Board of Fire 
Commissioners); seven advisory committees (the Advisory Council, Advisory 
Council on Tourism, Canberra Technical Education Committee, Canberra 
Pre School Advisory Committee, the Child Welfare Committee, the Committee 
on Cultural Development in the A.C.T., and the Third Party Advisory
7
Committee); and fourteen other bodies with executive powers (Canberra 
Community Hospital Board, A.C.T. Electricity Authority, Canberra Public 
Cemetery Trust, the Bush Fire Council, Road Safety Council of the A.C.T., 
Canberra Mothercraft Society, the Rational Council of Women, and the 
Apprenticeship, Architects’ Registration, Dental, Medical, Nurses’ 
Registration, Optometrists’, and Pharmacy Boards).
This pluralism is one of the most disturbing features of the 
A.C.T. governmental system. Unfortunately, the tendency to proliferate 
is a continuing one as a quick glance at the Territory's history since 
1958 shows. For since then no less than five additional authorities 
have been brought into the system. In 1958 both the Rational Capital 
Development Commission and the Rational Capital Planning Committee 
were established, and the Department of the Interior transferred its 
hostels for public servants to Commonwealth Hostels Ltd., and its respons­
ibility for the staffing of the Canberra Fire Brigade to the R.S.W.
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Board of Fire Commissioners. In 1962 the A.C.T. Electricity Authority 
was set up. And, under current legislative proposals two additional 
bodies (the Canberra Building Review Committee and the Design and Sit/ing 
Review Committee) are to be created. Furthermore, from time to time the 
creation of both a Housing Commission and a Water and Sewerage Board has 
been mooted. Ideally, of course, the A.C.T. should be administered by a 
single all-purpose authority, and although this is not completely possible, 
because of the economics of operating some services and because of the 
technical nature of others the number of A.C.T. authorities could be 
considerably reduced.
Most of the A.C.T. functions of the Attorney-General's 
Department are of a highly specialized kind which could only with 
difficulty and considerable loss of efficiency be taken over by a 
centralized A.C.T. administrative authority. The Department is responsible 
for the drafting of all bills and statutory instruments, and legal 
agreements sponsored by Commonwealth Departments; litigation in which 
the Commonwealth is a party and giving legal advice to Departments and 
instrumentalities of the Commonwealth. In as much as the Department 
provides legal services for those Departments which administer the 
Territory at the municipal or state levels, it is performing a Territory 
function. But, of course, it is not always so easy to determine the 
exact line of demarcation between what is a federal function and what a 
Territory function. There are strong political reasons, too, why the 
control of the judiciary should remain the responsibility of the Attorney- 
General's Department and so be separated from the principal executive
Q
authority concerned with the Territory.'"
Of the twenty or so boards and committees v/hich also have a
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say in  the  government o f the A.C.T. th e re  a re  a number, w ith  s p e c ia liz e d  
fu n c tio n s  which could n o t s u i ta b ly  be d e a l t  w ith  byanalLpurpose a u th o r i ty .  
These c o n s is t  of* the Third  P a rty  In su rance  A dvisory Committee, which 
was s e t  up a t  the re q u e s t of M in is te r  f o r  the I n t e r i o r  to  g ive  him 
( te c h n ic a l)  advice on a l l  m a tte rs  connected w ith  Third  P a rty  Insurance 
(excep t premiums); the  Canberra P u b lic  Cemetery T ru s t s e t  up under the  
C em eteries Ordinance, 1933—19^11 th e  A p p ren ticesh ip  Board, which was 
e s ta b lis h e d  under the  A p p ren ticesh ip  O rdinance, 1936-1959 to  c o n tro l 
a p p re n tic e sh ip  in  the  T e rr ito ry }  and v a rio u s  p ro fe s s io n a l b o a rd s . The 
A rch itec ts*  Eoard which was s e t  up by the  Department of the  I n t e r i o r  under 
the  A rch itec ts*  O rdinance, 1959 i s  re sp o n s ib le  f o r  r e g is te r in g  persons 
engaged in  the p ra c t ic e  of a rc h i te c tu re  and f o r  c o n tro l l in g  a r c h i te c tu r a l  
p r a c t ic e .  S im ila r ly  the  o th e r  f iv e  boards ( s e t  up by the Department of 
H ealth) concern the re g u la tio n  o f p ro fe s s io n a l p ra c t ic e  and r e g i s t r a t io n  
o f members o f the v a rio u s  m edical p ro fe s s io n s . (The Pharmacy Board a lso  
a d m in is te rs  th e  Poisons and Dangerous Drugs O rdinance, 1933-54 which i s  
concerned w ith  the  c o n tro l ,  s a le ,  and use o f p o iso n s, n a rc o t ic s  and so 
o n )• Now w h ils t  i t  may be d e s ir a b le  th a t  the c o n tro l o f p ro fe s s io n a l 
p ra c t ic e  should be an independent f u n c t io n , , the  work perform ed by the 
l a s t  f iv e  com m ittees could be q u ite  e a s i ly  (and w ith  advantage) perform ed
9
by one m edical p ro fe s s io n s  b o a rd . The Canberra P u b lic  Cemetery T ru s t,
which ad m in is te rs  Canberra cem etery i s  a s p e c ia l  c a se . P o rtio n s  o f the  
cem etery have been s e t  a s id e  f o r  v a rio u s  r e l ig io u s  denom inations and 
each denom ination nom inates a member o f th e  T ru s t .  In  view of the 
d e s i r a b i l i t y  o f th ese  r e l ig io u s  denom inations co n tin u in g  to  have a say in
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the administration of the cemetery, it is necessary that the Trust should 
continue to exist.
As yet the Territory’s population is too small to permit the 
efficient organization of several major government services. This 
accounts for the fact that, despite the passage of over fifty years since 
its surrender of the Territory to the Commonwealth, the New South Wales 
government continues to have an important say in A.C.T. administration.
At present no less than seven N.S.W. departments and instrumentalities 
have some A.C.T. responsibility. In particular, under a longstanding 
agreement with the Department of the Interior, the N.S.W. Department of 
Education arranges the teaching programme for A.C.T. schools, in accord­
ance with its own curriculum, and provides the teaching staff. The N.S.W. 
Department of Technical Education, provides similar services to the 
Canberra Technical College. The N.S.W. Department of Child Welfare and 
Social Welfare, too, administers the Child Welfare Ordinance, 1957? on 
behalf of the Department of the Interior. Similarly, a person who is 
sentenced to prison by an A.C.T. law court is committed to the charge of 
the N.S.W. Prisons Department, and an A.C.T. resident who is certified as 
insane is committed to a mental hospital or institution maintained by the 
N.S.W. Department of Health. The Wreck Bay Aborigine Settlement is 
operated, on behalf of the Department of the Interior, by the N.S.W. 
Aborigines’ Welfare Board. Canberra's Fire Brigade is manned by employees 
of the N.S.W. Board of Fire Commissioners.
In some cases the need for outside assistance in the government 
of the A.C.T. is quite clear-cut. Questions of economy prevent the 
establishment of a complete system of remand homes and children’s shelters
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in the A.C.T. Until suoh a time as Canberra is sufficiently large to 
support a complete system, it is desirable that the present arrangement 
whereby children committed to an institution by the Canberra Children’s 
Court are transferred to institutions established by the N.S.W. government, 
should continue. Similarly, it will be some time before the A.C.T. will be 
able to support a complete system of prisons and mental institutions. But 
the need for outside assistance (at least, on the present scale) is, by no 
means, so obvious so far as education, aboriginal welfare, and the fire 
brigade are concerned. The main argument advanced in support of the present 
arrangement for the administration of the A.C.T. school system concerns the 
problem of staffing. A small education authority such as might be establ­
ished in the Territory, it is argued, would have difficulty in attracting 
high calibre teachers because of the comparative lack of promotion 
opportunities. Its teachers would not obtain the breadth of experience such 
as can be obtained by the employees of large authorities. In a small authority
there is a danger of inbreeding. With these considerations in mind Mr.
10G. Meckiff suggests that the Territory may be able to support its own
education authority, at a reasonably efficient standard when its population
11reaches 100-120 thousand. He emphasizes, however, that this is the very 
minimum requirement.
The farming out of responsibility to the N.S.W. Government is not 
without its disadvantages. This was amply illustrated, recently, when 
Senator J.G. Gorton, the Minister assisting the Prime Minister in education 
and research, reversed his statement that Canberra schools were highly 
unlikely to adopt a controversial new religious syllabus for N.S.W. primary 
schools. For, he admitted, "the true position is that as the present 
agreement stands it would be quite possible for the Government of N.S.W.
104
to enforce on the children of the A.C.T. any type of religious syllabus 
which appeared adequate to that Government."
In addition there are a number of committees whose existence is 
only necessary because the A.C.T. is administered by a number of 
Commonwealth Departments. Most of the advisory committees fall into this 
category. These advisory committees appear to have been set up partly 
to give the citizens of the A.C.T. some say in their own government, and 
partly, to obtain the assistance of outside experts. The Advisory Council,c 
of course, is the only one of these committees which has members directly 
elected by the A.C.T. electorate, but the Minister for the Interior has in 
general appointed members of the other committees from representative local 
bodies. If Canberra had some form of local self-government the expert 
advice provided by these committees could be quite easily obtained by co­
opting outside experts onto the relevant sub—committees, which is the 
method adopted by English local government authorities. In some cases even 
this would not be necessary for all of the experts serving on some of these 
advisory committees are officials of one or other of the bodies which 
administer the A.C.T. If A.C.T. administration were centralized they 
would all be employed by the one authority anyway. Until 1962 the 
reticulation and provision of electricity in the Territory was the 
responsibility of the Canberra Electric Supply, part of the Department of 
the Interior. The Australian Capital Territory Electricity Supply Act,
1962, however, created the independent Australian Capital Territory 
Electricity Authority. In introducing the Second Reading of the bill the 
Minister made it obvious why he had decided that it was necessary to create
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the authority when he said* ”1 join with the honorable member for the 
Australian Capital Territory in commending the efficiency of the 
authority. I am delighted that the honorable member for the Australian 
Capital Territory has paid a tribute to the work done by the Canberra 
Electricity Supply under quite substantial difficulties, not the least 
of which is the fact that the authority is tied to fully departmentalized 
procedures both in relation to staff recruiting and accounting, and also 
in relation to all the other things which are commonly known as government 
red tape.” The A.C.T. electorate elects five of the eight members of the 
Canberra Community Hospital Board. In fact, hospital administration is 
the only field of administration in which the people of the Territory can 
be said to have a direct say in local government. This appears to be the 
only justification for the existence of the Board. Certainly its function 
could quite easily be performed by the health department of an all purpose 
authority.
All of the A.C.T. functions performed by the other Departments 
and committees which provide specialized services for the Territory could 
be taken over by the Department of the Interior (or some other form of 
centralised authority) without difficulty. There is certainly no 
justification for continuing to entrust the performance of these functions 
to authorities other than the central one.
Whether the division of A.C.T. administrative functions among
the six Commonwealth Departments resulted from a mad scramble following
the abolition of the Federal Capital Commission, as A.T. Shakespeare
13has said, whether from an overzealous regard for the niceties of
Departmental jurisdiction or whether from a conviction that the field of
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administration is so technical that it has to he divided among highly
specialized arts is not clear* But it certainly did not result from
necessity* Of the four "specialist” Departments administering Canberra,
only the Attorney-General*s, in fact, can claim that its A*C*T* functions
are highly specialized. Most of the A.C.T. services provided by the other
"specialist" Departments are elsewhere provided by municipal councils*
Certainly a centralized A*C*T* authority could provide the municipal
library facilities which the Prime Minister*s Department at present provides
through the National Library*s Extension Division. (This Department, of
course, is concerned with the staffing of the A*C*T* administration,
through the Public Service Board, and also provides university facilities
through the A*N*U*) This also applies to the administration functions at
present undertaken by the A*C.T* Branch of the Department of Works* (The
Branch is responsible for the repair and maintenance of all Government
buildings in the A*C*T. including houses and schools, and water supply and
sewerage disposal)• "The administration of Canberra and the Australian
Capital Territory is the direct responsibility in the case of health
.. 14services, of the Minister for Health". The Department of Health provides 
the usual municipal health services for the Territory: school medical and
dental services; public health inspection; district nursing services; 
operation of the Canberra Community Hospital; control of the abbatoir; 
and provision of veterinary services. Indeed the Department draws attention 
to the fact that, "Due to the unusual system of local government in 
Canberra, the Department of Health is called upon to assume certain 
responsibilities which would normally be functions of a local municipal
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15council”• The allocation of these functions to the Department of
Health, then, was unnecessary. There is no reason why the Department of 
the Interior should not have been entrusted with them instead.
There is no apparent reason why the work of the A.C.T. Bush Fire Council 
should not be taken over by the Canberra Fire Brigade nor indeed, why the 
present arrangement (begun in 1958) whereby the Fire Brigade is manned by 
employees of the N.S.W. Board of Fire Commissioners should continue. It 
is quite remarkable, too, that the Canberra Mothercraft Society, a voluntary 
organization which has no responsibility directly or indirectly to the 
A.C.T. electorate, should continue to provide health and welfare services 
in Canberra which elsewhere in Australia are provided by state and municipal 
authorities. Indeed the Society, financed mainly by the Department of 
Health, has continued to increase its authority in these fields. It now 
operates on behalf of the Department of Health* 25 Mothercraft and Baby 
Health Centres, providing pre and post natal care and mothercraft teaching; 
the recently established Queen Elizabeth II Home, (a small approved 
hospital), which provides for difficult post-natal cases; and on behalf 
of the Department of the Interior* two occasional care centres. Indeed 
it i3 difficult to justify this situation (or in fact the operation of the 
Emergency Housekeeper Service, by the National Council of Women Inc. of the 
A.C.T.). Part-time administration is manifestly erratic, and both 
Departments already operate comparable services. Furthermore, the Government 
continues to deny local self-government to the residents of the Territory 
and yet it has the temerity to farm out the administration of these services 
to voluntary organizations.
The Senate Select Committee, impressed by the lack of co-ordination
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which e x is te d  in  1954 between th e  v a rio u s  a u th o r i t i e s  concerned w ith the  
development of Canberra, made recommendations which le d  to  the 
e s tab lish m en t o f the N a tional C a p ita l Development Commission. In tr ig u e d  
by the dram atic  e f f e c t s  of the la ck  o f c o -o rd in a tio n  in  the  f i e l d  of 
developm ent, the  Committee pa id  l i t t l e  a t te n t io n  to  the problem as i t  
e x is te d  in  the  f i e l d  o f m unicipal a d m in is tra tio n ; where the  e f f e c t s  were 
by no means so obvious. Yet, th e  d iv is io n  of a d m in is tra tiv e  fu n c tio n s , 
which con tin u es  to  e x i s t ,  i s  bound to  have a d e tr im e n ta l e f f e c t  on the  
development fu n c tio n . The Development Commission does n o t opera te  in  a 
vacuum. To be r e a l ly  e f fe c t iv e  i t  must work hand in  hand w ith  the 
a u th o r i t ie s  which ad m in is te r the  T e r r i to r y .  I t  must c o n su lt the a u th o r i t ie s  
about t h e i r  s p e c ia l requ irem ents w ith  regard  to  b u ild in g s  and works. I t  
must keep them inform ed of i t s  p lann ing  d e c is io n s , and o p e ra tio n s , so th a t  
they , too , may adapt and expand t h e i r  s e rv ic e s  acco rd in g ly . F req u en tly  
too , i t  must seek the  a s s is ta n c e  of a u th o r i t i e s  which opera te  in  a sso c ia te d  
f i e l d s . 16
"The v a rio u s  elem ents o f development must be implemented qu ick ly  
and p o s i t iv e ly  to  achieve balanced  p ro g re s s . This can only be done when
17the l in e s  o f communication are s h o r t and the p o in ts  of d e c is io n  are  few ." 
This a p p lie s  as much to  a d m in is tra tiv e  as to  development fu n c tio n s . The 
"v ario u s  elem ents" of C anberra1s a d m in is tra tiv e  system are  c lo se ly  r e la te d .  
Very l i t t l e  can happen in  one b ranch  of the a d m in is tra tio n  which does no t 
have i t s  re p e rcu ss io n s  on the d e c is io n s  and a c tio n s  o f o th e r  b ranches. 
P ro fe sso r Zelman Cowen has in d ic a te d  the  n a tu re  of the d i f f i c u l ty  which i s  
invo lved  when an a d m in is tra tiv e  a c tio n  a f f e c t s only  a few departm ents
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’’Often there is no one person or body below Cabinet itself,
which is in a position to formulate policy, even on comparatively
minor administrative matters which involve two or more departments.
The variety of co-ordinate authorities whose approval must often
be obtained for a proposed course of action leaves great room for
lengthy discussion, delay, overlapping efforts and sheer
inactivity; nor is it usual for a compromise decision of this
18nature to be the best possible one#”
But, unfortunately, the more diffused the administrative responsibility,
the more the ’’xjoints of decision”, the more difficult it is to have a
given administrative programme approved. The Canberra administrative
system has some thirty or so ’’points of decision”. Bach of these points
has some pov/er to resist the decisions and actions of some or all of the
others.^ Apart from this question of resistence the existence of so many
’’decision-making” bodies, in itself, is a drawback to efficient
administration* It increases the communication problems of the system,
20and leads to confusion both for the administrator and the citizen.
The efficient operation of any administrative organization
demands an efficient intelligence service. Without knowledge of the
decisions of the other branches of administration the administrator is
21likely to take actions which unintentionally duplicate, thwart or confuse 
work done elsewhere in the administrative system. The more complex the 
system, the more numerous its authorities; the more difficult it is to 
keep everyone fully informed. Furthermore where the work of several 
authorities (or several branches of the one authority) is closely related, 
administrators are frequently uncertain of the exact limits of their
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jurisdiction. The result may he duplication, or, perhaps, the creation of 
an administrative ”no man’s land” for which no one will admit responsibility.
An example of this was cited by the ’’Canberra Times” in December, 1962. In 
this instance the responsibility concerned the carcass of a dead pig, and
the no-man*s land, an island in the Molonglo River* The carcass ”......
was washed up on the island about November 2 and lay half submerged and 
rotting while local residents tried to find which Department was responsible 
for shifting it. The Department of Health told them the Department of 
the Interior was responsible. The Department of the Interior did not know 
whether it was responsible. Inquiries were referred to a number of different 
officials - including the dog inspector. The Department still would not 
say yesterday whether it was responsible. A spokesman said departmental 
workmen had buried the pig, but he could not say whether the Department was 
responsible under any Ordinance for such work.” Situations such as this 
facilitate ’’buck passing”. No one knows who is responsible and no one is 
concerned to find out.
The existence of so many different bodies concerned with the 
administration is just as confusing to the citizen as it is to the 
administrator. ’’The public did not know to whom to turn. There are few 
things more discouraging or infuriating than being sent on from one office 
to another. This may of course happen when the general purpose authority 
for it may be hard for parents, for instance, to be clear whether some 
matters affecting their children come under the Education Department or 
the Health Service, or some other department of the council. Where, 
however, there is a general purpose authority, these troubles can be sorted
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out and pressure of opinion can ensure that the c itizen  i s  not kept going
22from one o ffice  to another.” In the A.C.T. there are fourteen bodies 
concerned with the f ie ld s  of education and child welfare alone. They 
include two Commonwealth Departments: the Department of Interior and Health;
three N.S.W. Departments: the Department of Education, the Department of
Technical Education, and the Department of Child Welfare and Social Welfare; 
and nine other authorities; Canberra Technical Education Committee, the 
Australian National University, Canberra Pre-School Advisory Committee, 
the Apprenticeship Board, the Child Welare Committee, the Canberra Mother- 
craft Society; the National Fitness Advisory Committee of the A.C.T., the 
Associated Youth Committee and Corroboree Park Youth Centre Council. 
Geographically, the administration of the A.C.T. i s  even more widely 
diffused.
As might be expected, too, th is fragmentation of responsib ility  
and the haphazard development of the administration, has, to some extent, 
deprived the residents of the A.C.T. of services which are provided in other 
large c it ie s .  This i s  particularly so with regard to health services. 
Although the Canberra Community Hospital Ordinance 1938-1963 provides that, 
”The Board shall, subject to the directions of the Minister, determine 
matters concerning the general policy to be adopted by the Medical 
Superintendent in  the administration of the H ospital;” i t  has been the 
practice of the Minister and his Department to lim it th is say to the le ss  
important administrative d e ta il. All changes of policy have to be approved 
by the Minister and the inertia  which has typified  the treatment of 
communications from the Board to the Department has resulted in a stubborn 
conservatism which has in e ffec t deprived Canberra residents of services
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which are enjoyed in comparable hospitals elsewhere in Australia. Thus,
for example, the Community Hospital only recently established a geriatric
unit, although this is a service which has been provided in most other
parts of Australia for a number of years* Similarly, the provision of a
superannuation scheme for the Hospital’s nursing staff has been under
discussion by the Board, the Department of Health, and the Treasury for
a number of years, but the Hospital still has the doubtful honour of
being the only hospital in Australia which does not provide superannuation
for its nurses. Administrative inefficiency, too, is apparent in the
treatment of necessitous patients. The Community Hospital, unlike major
hospitals in other cities has no public wards and whilst provision is made
23under the Ordinance for the free treatment of necessitous patients, 
information about this free treatment is so obscure that knowledge of it 
was hitherto limited to a few of the Hospital*s administrators. What is 
more its operation is cumbersome. It can only be applied to persons who 
first enter the Hospital as Outpatients. Moreover, this free treatment is 
only afforded to patients whose weekly incomes are so low that a large 
proportion of necessitous cases are virtually excluded at once.^ The 
situation was such that in March, 1964, the Board is reported to have 
decided, Hto more clearly establish and publish a system of free medical 
attention to necessitous patients.
The administrative system itself has proved very resistant to 
change. Arrangements for the treatment of patients at the Hospital have not 
materially changed since 1911 when it was established with only ten beds* 
Although the Hospital has a few resident medical officers, most treatment 
there is provided by visiting doctors. Any medical practitioners who is
115.
registered in the Territory, may apply to become a Visiting Medical
26
Officer and in practice such applications are rarely, if ever, refused.
This arrangement may have been a satisfactory one when the Hospital was
small with few beds and could not afford a large full time medical staff,
27but now that it is a large and busy hospital, 'with 258 beds, the arrange­
ment is not only inconvenient and cumbersome, but quite unnecessary.
The difficulties involved, for example, in ensuring that each of the 60 
to 70 private doctors, in part-time attendance only, correctly completes 
his patients* medical records, alone, must be quite considerable. The 
inconvenience which is suffered by both the patient and Hospital, alike, 
however, is perhaps best illustrated by what happens when a patient 
suffers a relapse. Because of the outdated practice which prevents the 
resident medical staff from undertaking general duties around the hospital, 
and limits them to work in the casualty and out-patient sections, when­
ever a patient suffers a relapse, (whether at day or night) his private 
doctor must be contacted to prescribe his special treatment. Presumably 
this sometimes involves quite lengthy delays. Some of these disadvantages 
were indicated recently by Mr. A. Fraser, an elected member of the Board, 
when he (among other things) urged, "That a sufficient number of resident 
medical officers be appointed, to work under the medical direction of the 
senior staff, and under the administrative direction of the Superintendent. 
That the responsibility for a 24 hour medical coverage be recognised, 
realizing that the stage has now been reached where this can no longer be 
provided by the visiting medical staff unaided, and that it be provided 
either by resident medical officers or by the employment of full time
medical specialists. That medical staff classification is essential.....
ihat medical appointments to this hospital be made on an annual basis,
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and th a t  i t  be a d i s q u a l i f i c a t i o n  f o r  re -a p p o in tm e n t i f  necessary-
m ethods o f o rd e r in g  tre a tm e n t,  r e c o rd in g  i t s  a d m in is tr a t io n  and
g e n e r a l ly  c o n t r ib u t in g  to  m ed ica l re c o rd s  o f  th e  h o s p i ta l  have n o t been
fo llo w ed  and o b se rv ed . T hat a new endeavour be made to  e s t a b l i s h  means
28o f m ed ica l a c c o u n tin g  and m ed ica l a u d i t in g ."  The im p lic a t io n s  o f  t h i s  
m otion (w hich th e  Board a cc ep ted  in  p r in c ip le )  a re  o n ly  to o  c l e a r .  
S im i la r ly  th e  M edical S u p e rin te n d e n t has  h i t h e r to  been re s p o n s ib le  b o th  
f o r  th e  d e t a i le d  a d m in is t r a t io n  o f th e  H o sp ita l (under th e  B oard ’ s 
d i r e c t io n )  and th e  s u p e rv is io n  o f  m ed ica l s e r v ic e s .  Only r e c e n t ly  have 
th e  d isa d v a n ta g e s  o f t h i s  a rrangem en t f o r  a la rg e  h o s p i ta l  been reco g n ized
ajr\d
and s e p a ra te  C lin ic a l^ G e n e ra l S u p e r in te n d e n ts  have now been a p p o in te d .
To some e x te n t ,  th e  a d m in is t r a t io n  o f C a n b e rra 's  h o s p i t a l  h as  
s u f fe re d  from b e in g  e n t ru s te d  to  p a r t  tim e a d m in is t r a to r s .  I t  i s  
u n fo r tu n a te  t h a t  h o s p i ta l  a d m in is t r a t io n ,  in  p a r t i c u l a r ,  shou ld  have been
s o r te d  o u t as th e  o n ly  f i e l d  in  w hich any s u b s t a n t i a l  deg ree  o f s e l f -
29governm ent has in  th e  p a s t  been g r a n te d .  As long  ago a s  1938, i t  was 
p ro v id ed  t h a t  a l l  f iv e  members o f  th e  H o sp ita l Board shou ld  be p o p u la r ly  
e l e c te d .  The rea so n  f o r  t h i s  was a p p a re n tly  th e  f a c t  t h a t ,  a t  t h i s  
tim e , th e  b u lk  o f the  H o s p i t a l 's  revenue was o b ta in e d  from a " h o s p i ta l  
ta x "  le v ie d  on a l l  wage e a rn e rs  employed in  th e  T e r r i to r y .  The a r ra n g e ­
ment was a ls o  a p p a re n tly  in tro d u c e d  to  b r in g  th e  a d m in is tr a t io n  of 
C a n b e rra 's  h o s p i ta l  in to  l i n e  w ith  N.S.W. p r a c t i c e .  But a lth o u g h  N.S.W. 
h o s p i t a l  b o ard s  a re  f o r  th e  m ost p a r t  r e p r e s e n ta t iv e ,  th e y  have long  
r e l i e d  on th e  s t a t e  H o sp ita l  Commission f o r  d i r e c t io n ,  and a s s is ta n c e  
w ith  th e  more te c h n ic a l  a s p e c ts  o f h o s p i ta l  a d m in is t r a t io n .  The 
D epartm ent o f  H ea lth , how ever, m ust have d isc o v e re d  th e  d is a d v a n ta g e s  o f 
th e  1938 s i t u a t io n ,  f o r  s in c e  t h a t  tim e , a lth o u g h  th e  number o f e le c te d
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members of the Board has been fixed at five, provision has been made 
for the appointment of three official members.
The present arrangements for the administration of theTerritory, 
then, are unnecessarily complicated by the presence of a multitude of 
authorities, and this has resulted in inefficiency and confusion.
However, the situation can be easily and quickly improved by a 
rationalized reduction in the number of these administering authorities.
Arrangements for the making of law for the Territory remain 
the same as those which were laid down when the Territory was transferred 
to the Commonwealth in 1911« Apart from Commonwealth lav/ which applies 
throughout Australia, there are three sources of law in the A.C.T.
Firstly, there is law made by the Commonwealth Parliament, by virtue of 
the Constitutional provision that, "The Parliament shall, subject to this 
Constitution, have exclusive power to make laws for the peace, order, and 
good government oi the Commonwealth with respect to the seat of government 
of '^iie Commonwealth and all places acquired by the Commonwealth for public
purposes..... " (Section 52) and, "The Parliament may make the laws for
the government of any territory surrendered by any State and accepted by
the Commonwealth..... " (Section 122). Secondly, the Seat of Government
Acceptance Act, 19^9» provides that some N.S.W. laws in force on 1st January
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1911» are applicable to the A.C.T. (except insofar as they are later 
amended). By the Seat of Government (Administration) Act, 1910,"^ the 
Govemor^-General in Council is empowered to make ordinances having the force 
of law in the Territory*
But whilst the Constitution gives the Commonwealth Parliament 
exclusive power to legislate for the Territory, Parliament has not guarded 
this power as zealously as might have been expected. Indeed, apart from 
one or two notable exceptions such as the National Capital Development 
Commission Act, 1957-1960, and the Australian Capital Territory Electricity 
Supply Act, 1962, new laws are made under the powers delegated to the 
Governor-General by the Seat of Government (Administration) Act, 1910. "The 
number of current separate ordinances made by the Governor-General is now 
in the vicinity of 200, but even so there are no fewer than 170 New South 
Wales Acts which operate either in full or in part as laws of the Territory.
The situation is unsatisfactory in every respect. In particular,
the fact that so many pre — 1911 New South Wales laws apply to the Territory,
is a source of considerable difficulty. "On many matters there has. been
little or no amendment since 1911» with the result that the A.C.T. has a
32uniquely antiquated set of laws." In quite a number of cases, New South 
Wales laws remain in force in the A.C.T. even though the original acts have 
been repealed or substantially modified, in New South Wales itself, to meet 
the changed circumstances of modem times. What is more there is great 
uncertainty as to what New South Wales laws still apply in the Territory} 
no comprehensive list of these N.S.W. Acts has ever been published in the 
A.C.T.
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Just how antiquated many of the Territory*s laws are was 
indicated recently by Advisory Councillor, Mr. R.P. Greenish when he 
stated, "In regard to the penal code, this has already been pointed out 
in other places to be the most archaic in Australia, and seems to take 
over not from 1911» but the First Fleet, because so far as I can see 
here: "The forging of an East Indian bond qualified for a fourteen years’ 
gaol sentence, "although the offence may be thought to be seldom 
practised here today. The killing or the maiming of stock rates ten years 
gaol sentence, unless a pig or goat is the victim."
Another disadvantage of the present system is the inordinate 
length of time involved in the making of A.C.T. laws. This is due 
primarily to a shortage of legal officers in the Parliamentary Draftsman’s 
Division of the Attorney General's Department. But the designation of 
most A.C.T. laws as secondary legislation does not help matters, as a 
spokesman of the Department of the Interior (Mr. Barrenger) admitted to 
the Advisory Council, in March, 1964t- "The major part of A.C.T. 
legislation is in the form of Ordinances made pursuant to the Seat of 
Government (Administration) Act I91O-I963, and Regulations made 
pursuant to the Ordinances. Legislation of this nature is classified 
as subordinate legislation and is not accorded the same priority as 
the drafting of Commonwealth Acts." This in itself is a major causative 
factor of the chaotic state of the Territory's laws. And until some 
suca Soep, as ehe creation of a special A.C.T. drafting section within 
tue Attorney—General's Department, is taken, no satisfactory progress 
towards the amelioration of this situation is likely to be made.
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In practice, then, law making for the Territory is the province of 
the executive branch of the Commonwealth Government, especially the Minister 
for the Interior and the public servants under him. Drafting of ordinances 
is done by the Parliamentary Draftsman's Division of the Attorney-General's 
Department•
The dangers inherent in the use of delegated legislation are widely 
known. The iniquity of a system which permits the lav/ maker not only to 
administer his own law, but also to convict and punish its transgressors is 
readily admitted. It is also readily admitted that hole-in-the-comer 
methods of legislating threaten the liberty of the individual, the best safe­
guard for which is the close scrutiny of the Parliamentary watchdog, in full 
public view and for full public comment. Of course, delegated legislation 
enjoys rather more favour, to-day, than it did in the early days following 
the publication of MThe New Despotism". It is recognized that it has its 
advantages as well as its dangers. The details of much administration is so 
technical and voluminous, that it cannot suitably be dealt with by Parliament, 
and, in some matters, the paramount importance of flexibility makes primary 
legislation of little value. But the inherent danger is always there, and 
reports such as that of the Donoughmore Committee have stressed the need for 
caution and economy in its use, and have emphasized that "The precise limits 
of the law-making power which Parliament intends to confer on a Minister should
always be expressly defined in clear language by the statute which confers
33it .... " and exclusion of the jurisdiction of the Courts should be
exceptional.
Yet virtually all new "law" made for the Territory, is delegated 
legislation. Indeed, many A.C.T. administrative bodies such as the
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Apprenticeship Board, the Advisory Council, the Community Hospital Board 
were set up by virtue of ordinances. In fact, ordinances made by the 
Governor-General cover practically every aspect of Teritorial administra­
tion, so broad were the powers delegated by the Seat of Government 
Administration Act. There are no technical reasons for justifying the 
use of subordinate legislation in most fields, for little of the 
administrative detail covered is of a technical nature, or v/here it is, 
considerable use is made of tertiary legislation. Indeed, this in itself, 
is a most disturbing feature of the arrangement. Detailed and technical 
provisions necessary for administration are in many cases enacted by 
virtue of regulation making powers granted by ordinances of the Governor- 
General. (Like ordinances these regulations also have to be laid before 
Parliament for its scrutiny.) The disadvantages of this system were 
illustrated by Professor J.E. Richardson by reference to the Kotor 
Traffic Ordinance. "This Ordinances provides for the registration of 
motor vehicles and the issue of driving licences. To dead with these 
matters a Registrar of Motor Vehicles is vested with exceedingly wide 
powers. The fact that the present incumbent of the office performs his 
duties efficiently and with understanding is beside the point. "He may, 
for example, require an applicant for a driving licence to submit himself 
for medical examination before a licence is granted. The power is 
expressed completely without qualification and could be exercised in 
relation to applicant for a licence who shows no signs of medical 
unfitness.
"With registration, the fourth schedule to the Ordinance specif­
ies the conditions which have to be satisfied before a motor vehicle will 
be registered. In short, the conditions relate to roadworthiness, for exagle,
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by requiring a vehicle to have an efficient braking system. In principle, 
the law is quite unexceptionable. Supposing, however, that a zealous 
inspector should reject a vehicle on grounds which do not relate to road­
worthiness, .... The only remedy which the owner has ••••• is to appeal 
from the Registrar's decision to the Minister for the Interior. This is 
surely an appeal from Caesar to Caesar yet the Ordinance states that the
34
decision of the Minister on such an appeal "shall be final and conclusive."
It is true that all ordinances have to be laid before both 
Houses of Parliament for a period of 15 sitting days, and that during 
this time, they may be disallowed, but it is unfortunately true also that 
Parliamentarians have little time to examine ordinances in detail and
"They only come under debate.... when a member or senator moves for the
disallowance of an ordinance. This means that many laws pass into effect 
without having been scrutinised by the Parliament.
Not only does this situation impinge on the personal liberty of 
the citizens of the Territory, but it also involves an abandonment by 
Parliament of its legislative function with regard to the Territory - a 
function of which the framers of the Constitution thought so highly, that 
they provided for it to be exclusive to Parliament.
NOTES:
1. See Table 2 Appendix 5 ^
Since I wrote this section, the Department has announced plans to 
reorganise. The new arrangements provide for the establishment 
of three divisions. A.C.T. Division will consist of a Housing 
Branch, and a Facilities Branch. (This latter branch will 
administer most municipal functions in the A.C.T. including 
education, welfare work, traffic, lakes administration, tourist 
section, and parliamentary, government, and public transport).
NOTESI (continued)
Lands and Policy Division consisting of a Lands Branch (with 
functions similar to the N.S.W. Department of Lands) a Planning 
Branch (dealing with general administration, planning, and 
legislation) and the State Branches. Specialized Elements 
Division will consist of the Electoral Office, the Meteorological 
Bureau, The Australian War Memorial, the Forestry and Timber 
Bureau, the Forestry Research Institute, Civil Defence 
Directorate, the Official War Historian, and the News and 
Information Bureau.
2. At 30th June, 1961 1,814 of its 3,824 employees were located in
the A.C.T. By no means, all of these, of course were employed 
on Territory administration.
In addition to the 14 branches, there are 6 other '’offices” i.e. 
Bureau of Meteorology, News and Information Bureau, Forestry 
and Timber Bureau, Directorate of Civil Defence, Australian War 
Memorial, and Office of the Official War Historian.
3. See Table 3» Axjpendix 5 .
4* Survey Branch and Lands Branch, of course, have important development 
functions. In particular, Lands Branch is responsible for the 
Administration of the A.C.T. Leasing Ordinances; Parks and Gardens; 
the supervision of private building; and formalities prescribed for 
altering the City Plan. The Branch also deals with A.C.T. 
agricultural matters.
5* I do not include the N.C.D.C. in this total, although some of the
Commission’s functions can be regarded as administrative. Table 1, 
Appendix 5 ; is an organization chart showing the lines of 
responsibility and functions of the bodies concerned in A.C.T. 
administration. The three red ’’boxes” indicate that the 
organizations contained in them are outside bodies with no 
responsibility either directly or indirectly to the A.C.T. 
electorate, except for the particular services which they provide 
on behalf of the Departments of Health and the Interior.
6. This figure includes Treasury which, of course, serves as the
A.C.T. budgetary authority. It does not include the Department of 
Civil Aviation which operates the Canberra airport nor the Department 
of Labour and National Service, which through its agency Commonwealth 
Hostels Ltd., provides accommodation for a large number of Canberra's 
public servants. I have regarded this as a "federal" function, 
although a good case, too, can be made for regarding it as a 
Territory function.
7* See Tables 4 and 5> Appendix 5.
8. "Again there is no liberty if the judiciary power be not separated
from the legislative and executive ....  Where it is joined to
the executive, the judge might behave with violence and oppression." 
Montesquieu, L ’Esprit des Lois, Book XI Chapter 7.
9. As it is the Directory-General of Health is the charman of all five
committees.
10. A N.S.W. Education Inspector attached to the A.C.T.
122 •
11. Mr. G. Wynn of the Department of the Interior gives a population 
of 150,000 as the lower limit, for the same reasons. However,
I feel that this argument may have been overemphasized. It is 
hard to conceive, under present conditions that Canberra would 
have difficulty in recruiting staff. Mr. Meckiff, admits 
that, as the national capital, Canberra is very attractive to 
teachers, and that, each year, he receives a considerable 
number of applications from inter-state teachers. What is 
more, rapid population growth not only offers great scope for 
new recruits but it also, one feels, would counteract any 
inbreeding which the smallness of the system might otherwise 
bring with it. Furthermore, these arguments are apparently 
based on the assumptions that the A.C.T. education authority 
would have to be self-reliant for staffing purposes, as the 
states at present are. There is little movement of teaching 
staff between the state authorities, for the states, having 
trained most of their own teachers secure the services of these 
teachers for the first few years of their careers, by 
placing them under bond, and teachers are generally reluctant 
to go to work for other states, because, in so doing, they 
lose seniority, and so promotion prospects. In New Zealand 
and the United Kingdom, where teacher training is organized on 
a national basis, and with no comparable limitations of 
promotion opportunities, there is free movement of staff between 
authorities. This permits the existence of much smaller education 
authorities. In New Zealand education is administered by more or 
less independent school boards, and in the United Kingdom, "Where 
any non-county borough or urban district has either a population 
of 60,000 or an elementary school role of 7>000, the borough or 
district council may ask that their area may be an Mexcepted 
district” exempted from the county council's divisional 
arrangements.” There is no reason why education in the A.C.T. 
should not be entirely administered by the Department of the 
Interior, especially if arrangements could be made with New South 
Wales and other states to permit the free movement between the 
state/or states and the A.C.T. One feels, however, that even if 
the small size of a possible education authority would bring some 
disadvantages, with the rapid population growth these disadvantages 
would be shortlived, and they would be more than compensated for 
by the advantages of education being controlled directly from 
Canberra and not Sidney.
12. I deal with the Advisory Council more fully in next chapter.
13. Evidence submitted to Senate Select Committee Page 44»
14* The Report of the DirectoivGeneral of Health, 1950—19^0, Page 97»
15« Ibid (My emphasis).
16. The N.C.D.C. ”.... was also assisted by the Survey Section, 
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in close touch.” Dept, of the Interior Annual Report 1959-60 
on Canberra and the A.C.T. Page 3»
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la b o u r . In  some cases  i t  i s  t ru e ,  some o f the d i s -  
advantages which may accompany the p r o l i f e r a t io n  of 
a d m in is tra tiv e  a u th o r i t i e s  have been avoided by the 
use of the D epartm ental pe rso n n el to  s t a f f  v a rio u s  
committees bu t t h i s ,  does no t apply  to  a l l  com m ittees.
I t  i s  d i f f i c u l t  to  see how the f a c t  th a t  bo th  the 
Canberra M o th ercraft S o c ie ty , and the Department of 
H ealth , f o r  example, employ th e ir^ n u rs in g  s t a f f ,  could 
be the most econom ical arrangem ent p o s s ib le .
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THE KEEP FOR LOCAL SELF-GOVERI^ .'IEMT
In 1955, the Select Committee attempted to persuade Parliament
to assume some of its responsibility -when it recommended, "That
parliamentajy oversight be exercised by a Senate Standing Committee on
the Development of Canberra, consisting of seven senators with power to
call for persons, papers, and recordsParliament decided in favour
of a Joint Committee of the two Houses, to examine and report on all
proposals for the variation of the plan of layout of Canberra, and all such
other matters relating to the Australian Capital Territory, which were
2referred to it by the Minister for the Interior•,, Established in 1957, 
the Joint Committee consists of seven members(two appointed by the Prime 
Minister, two by the Leader of the Opposition, three Senators appointed 
by the Leader of the Government in the Senate, and two by the Leader of 
the Opposition in the Senate). But its activities have been restricted 
to an examination of Canberra* s development, and the fact that it can only 
inquire into matters referred to it by the Minister, severely limits its 
value.
Whereas citizens of other Australian towns are represented in 
the Federal and State Parliaments, as well as at the local level, 
citizens of Canberra are virtually disenfranchised. Certainly, they are 
represented in the House, but while their representative is permitted to 
speak on any matter he can only vote on matters which concern the A.C.T. 
Canberra inhabitants are not represented in the Commonwealth Senate and 
apart from representation on the Community Hospital Board and the 
Advisory Council, they have no say in their government at the state and
local levels
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The Advisory Council is a most unsatisfactory substitute for
local self-government. The Advisory Council Ordinance, 1936-1962, vfhich
established the Council provided that its functions should be purely
advisoiy. It can in fact advise the Minister for the Interior in relation
to any matter affecting the Territory, and the Minister can refer to it
any matter on which he desires advice. But the Minister is, in no way,
obliged to accept this advice. Just, how much notice the Minister does
take of the Council’s recommendations, it is difficult to say. No recent
statistics are available to indicate what proportion of the Council’s
5resolutions are given effect to. Even if figures were available, their 
value would be doubtful, owing to the varying importance of the resolutions 
made. Suffice it to say the Government has accepted some important 
recommendations made by the Council. For example, the investigation by 
the Standing Committee on Public Dorics of proposals to build a new 
hospital at Canberra followed a recommendation of the Advisory Council, 
and more recently the Government accepted the Council's recommendation 
that the city's water supply should be fluoridated. However, the elected 
members ofthe Council frequently complain that their proposals fall on 
deaf ears. Unfortunately, too, the Council does not have its own staff, 
and the staff provided by the Department of the Interior is not adequate 
to enable the Council satisfactorily to scrutinize new ordinances made 
for the Territory, which is probably the most worthwhile task that the 
Council could perform, as it is at present constituted.
During 1961-62, "the Council met on sixteen occasions and 
submitted 50 resolutions to the Minister for the Interior. The 
resolutions covered such matters as graded speed limits, housing, housing
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loans, water supply - fluoridation and filtration, care of the aged,
garbage service, apprenticeship, level crossings, street lighting,
secondary school curriculum, residential leases, traffic lights, electrical
wiremen's licences, exhibition galleiy, television insurance, legislative
4council, transport, fireworks and equal pay for women.”
Pour of the Council's twelve members are ex-officio, represent­
ing as they do the Departments of the Interior, Health, and Yforks, and 
so, in fact, the Council* s views cannot even be regarded as entirely 
representative of the local community. The other eight members of the 
Council are elected for a term of three years by universal adult stiff rage. 
(Ironically, voting is compulsory, as for Hospital Board elections too).
The fact that the Advisory Council has any official members, at all, is 
quite ridiculous, and serves as yet another example of the Government's 
failure to think constructively on this question. Nothing is gained by 
the presence of the official members on the Council. For the advice of 
these members (in their capacity as public servants) is available to the 
Minister for the Interior, anyway. Indeed, it almost appears as if the 
Government believes that the elected members cannot be trusted even to 
give advice unaided. It is even more remarkable when one remembers that 
it was not until 1952, when the number of elected members was increased to 
five, that they first formed a majority over the nominated members. (The 
number of elected members was increased to eight in 1959). Another 
indication of the haphazard development of the Territory's political 
institutions is to be seen in the fact that, while the Department of Works 
continues to send a representative to the Council, the National Capital 
Development Commission, which has taken over most of the Department's 
A.C.T. functions is not formally represented on the Council. (Since 1958
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however, the Commission has adopted the practice of sending a spokesman 
to appropriate meetings of the Council, making reports on the progress of 
developmental work, and answering Council members* queries*)
The Council's functions, until quite recently, were purely 
advisory, but in 1962 the Australian Capital Territory Electricity 
Supply Act provided that of the A*C.T. Electricity Authority's three 
members, "One member shall be a member of the Advisory Council elected by 
the members of the Council as a member of the Authority and shall, subject 
to this Act, hold office during the pleasure of the Council." This is a 
very significant development. It is significant not only because it 
gives the people of Canberra a say in an important branch of government 
activity and is a step towards local self-government, but because it, 
too, clearly demonstrates the lack of design in the Government's 
attitude towards local self-government for the Territory. Pew people 
would deny the right of A.C.T. residents to have some say in the 
administration of the Territory's electricity supply, and few would deny 
that their representatives are equipped to handle this work. But, there 
is no reason whatsoever for believing that the citizens of the Territory 
have less right, or are any less fitted, to have a say in the organisa­
tion of many other services, such as motor registration, garbage 
collection and the like.
Indeed, hitherto, the Government has unjustifiably, preferred 
to give responsibility to interest groups which, at the most, represent 
only a limited cross section of the community rather than to the Advisory 
Council, which is representative of the community as a whole. Of the 18
members of the Road Safety Council of the A.C.T. no less than ten
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represent interest groups - ranging from the Progress and Welfare 
Association, the National Council of Women and the R.S.L. to the Rotary 
Club of Canberra and the Sporting Car Club. In addition to the Road 
Safety Council, the National Council of Women for example is also 
represented on the Advisory Committee for Tourism and the Teclinical 
Education Committee; the Chamber of Commerce is represented on three 
others (including four representatives on the Advisory Committee on 
Tourism)• While the representation of these interest groups is of some 
value, the representation of the whole community should certainly have 
prior claim. (The Advisory Council is represented on some, although by 
no means all, of these committees). The reason why some social welfare 
services, are at present administered by voluntary organisations is 
apparently historical. The Canberra Mothercraft Society set up an Infant 
Health Centre in Canberra in the late 1920Ts, long before the state had 
entered the field of social welfare. It is easy to understand, therefore, 
why the Department of Health should have handed over the management of its 
centres to the Mothercraft Society when it did enter the field. But 
this does not mean that the Department’s action in farming out responsi­
bility to a voluntary organization instead of the local representative 
body, can be justified, particularly, as in other parts of Australia this 
function is regarded as a local government one.
Indeed the propensity of the Department of the Interior to 
create ad hoc committees to assist it in governing the A.C.T. almost 
parallels its reluctance to mete out even the most trivial of responsib­
ilities to the A.C.T. electorate. (This propensity, incidentally, seems 
to be shared by its counterparts in Washington D.C.,'. Not content with 
creating an Advisory Council "to advise the Minister in relation to any
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matter affecting the Territory", the Department has, with the same in­
scrutable reasoning which justifies the presence of the official members 
on the Advisory Council, created six other advisory committees to give 
advice on specific matters affecting A.C.T. government. The existence 
of such bodies as the Advisory Committee on Tourism, the Fre-School 
Advisory Committee, the Child 'Welfare Committee, and the Committee on 
Cultural Development in the A.C.T., as well as the Advisory Council, is 
quite fatuous. The Advisory Council might have been requested to 
establish subcommittees on these matters, and have been empowered to co­
opt outside experts to assist its deliberations. Of course there is 
nothing to prevent the Council from doing just this, anyway. That it has 
not done so, even if only to focus attention on the absurdity of the 
present arrangement, reflects rather adversely on the Council's spirit.
However, it does not appear that the representation of A.C.T. 
interest groups has been entirely successful as a sop for self-government. 
For over the last few years agitation for reform has become increasingly 
vociferous. In the recent Hospital Board and Advisory Council elections 
it formed an important part of the A.L.P. platform, and, a few months 
before, the Liberal Party held a seminar on the question. Ho doubt, the 
huge influx of immigrants from other parts of Australia, which has 
occurred in the last few years, has served to revitalize the issue, but 
the struggle for self-government is by no means a new one.
At various stages in the past there has been considerable demand 
for the representation of the Territory. In 1928 the Representation 
League presented a petition of some 3,000 persons for parliamentary 
representation, without success. A similar petition presented in the 
same year seeking local representation on the Federal Capital Commission
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was more successful, for in 1929 provision was made for the popular 
election of one of the three members of the Commission. In November,
1954 a deputation of nine presented the Minister for the Interior with 
the resolutions of a public meeting requesting that the Territory’s 
residents be given full parliamentary representation and that a 
legislative council should be created for the Territory. Nothing came of 
either resolution. In 1948, following the formation of the Citizens* 
Rights League, the Territory gained limited parliamentary representation. 
But despite agitation by the Advisory Council and other bodies, the 
Senate Select Committee*s recommendations, and several major studies of 
the question, A.G.T. inhabitants remain disenfranchised at the local 
level.
Yet on several occasions, the Government has made both explicit
and implicit promises of local self-government. For example, in 1950,
the Minister for Home Affairs stated that, "the Civic Administrator*s
term of appointment will be for twelve months. The reason why that term
is fixed is the government hopes that, at the expiration of that period,
it may be possible to give the citizens of Canberra a greater degree of 
5self-government. **
The fact that the Territorial government is not accountable to 
the local community then has led to serious anomalies. Yet the principle 
that a local government should be accountable to the community which it 
governs, is a sound one. As John Stuart Mill has pointed out, "There 
are local interests peculiar to eveiy town, whether great or small, and 
common to all of its inhabitants : eveiy town, therefore, without 
distinction of size ought to have its municipal council." Because these 
interests are peculiarly local they are best understood by local
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in h a b i ta n ts  and b e s t c a te re d  f o r  by lo c a l  se lf-governm ent, which perm its  
i t s  re p re s e n ta t iv e s  to  keep them selves c o n s ta n tly  inform ed of lo c a l  needs. 
As P ro fe sso r  Kicha.rdson has sa id  in  re sp e c t of A.C.T. l e g i s l a t i o n ,  "One 
tro u b le  about laws being  made e n t i r e ly  by a d m in is tra tiv e  o f f i c i a l s  as in  
Canberra i s  th a t  o f f i c i a l  o r departm en tal i n t e r e s t s  tend  to  ga in  the 
upper hand because they  a re  b e t t e r  understood  than  the i n t e r e s t s  o f the 
p r iv a te  c i t i z e n .  There are  many examples o f Canberra laws which in tru d e  
u n n e c e s sa r ily  on p r iv a te  r ig h t s  o r e ls e  g ive the a d m in is tra to rs  excessive
7
powers a t  the expense o f the  in d iv id u a l c i t i z e n ."
What M ill had to  say about h is  b e l i e f  in  the ed u ca tio n a l value o f 
lo c a l  self-governm ent i s  very  p e r t in e n t  to  the s i tu a t io n  in  the A.C.T. i
" .................. I  have dw elt in  s tro n g  language -  h a rd ly  any language i s
s tro n g  enough to  ex p ress the s tre n g th  of my co n v ic tio n  -  on the im portance 
o f th a t  p o rtio n  of the o p e ra tio n  o f f r e e  i n s t i t u t i o n s  which may be c a lle d  
the  p u b lic  educa tion  o f i t s  c i t i z e n s .  Now of th i s  o p e ra tio n  the lo c a l 
a d m in is tra tiv e  i n s t i t u t i o n s  are  the  c h ie f  in s tru m e n t. Except by the 
p a r t  they  may take as jurymen in  the a d m in is tra tio n  o f j u s t i c e ,  the mass 
o f the  p o p u la tio n  have very  l i t t l e  o p p o rtu n ity  of sh arin g  p e rso n a lly  in  
the conduct of the g en era l a f f a i r s  o f the community. Heading new spapers, 
and perhaps w ritin g  to  them, p u b lic  m eetings, and s o l i c i t a t i o n s  o f 
d i f f e r e n t  s o r ts  addressed  to  the p o l i t i c a l  a u th o r i t i e s ,  a re  the e x te n t 
o f the p a r t ic ip a t io n  o f p r iv a te  c i t i z e n s  in  g e n e ra l p o l i t i c s  d u ring  the 
in te r v a l  between one p a rliam en ta ry  e le c t io n  and an o th e r . Though i t  i s  
im possib le  to  exaggera te  the  im portance of these  v a rio u s  l i b e r t i e s ,
bo th  as s e c u r i t i e s  f o r  freedom and as a means of g en e ra l c u l t iv a t io n ,  
the  p ra c t ic e  which they  g ive  i s  more in  th in k in g  than in  a c tio n ; and in
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th in k in g  w ithou t the r e s p o n s ib i l i t i e s  of a c tio n ; which w ith  most people 
amounts to  l i t t l e  more than p a ss iv e ly  re c e iv in g  the though ts of someone 
e l s e .  But in  the case o f lo c a l  b o d ie s , b e s id e s  the fu n c tio n  of e le c t in g ,  
many c i t i z e n s  in  tu rn  have the  chance o f be in g  e le c te d , and many, e i th e r  
by s e le c t io n  o r  ro ta t io n ,  f i l l  one o r o th e r  of the numerous lo c a l  
ex ecu tiv e  o f f i c e s .  In  th ese  p o s i t io n s  they  have to  a c t  f o r  p u b lic  
i n t e r e s t s ,  as w ell as to  th in k  and to  speak, and the  th in k in g  cannot a l l
Q
be done by p ro x y .” For M ill lo c a l  self-governm ent i s  conducive to  ” the
nourishm ent o f p u b lic  s p i r i t  and the  development o f in te l l ig e n c e ” ; the
im portance of which could n o t too  much be emphasized, f o r  M ill b e lie v ed
th a t  re p re s e n ta t iv e  government can only  woik ” . . . .  where the  o f f ic e r s  o f
government ................ a re  surrounded by the atmosphere o f a v ir tu o u s  and
en lig h te n ed  p u b lic  o p in io n .” J u s t  how im portan t th i s  atmosphere i s ,
was p o in ted  out by W.A. Robson w ith  re fe re n ce  to  lo c a l  government in
Germany * ”The e f f ic ie n c y  of German lo c a l  government in  the p a s t has been
h ig h , e s p e c ia l ly  in  the  la r g e r  c i t i e s ;  b u t i t s  e f f ic ie n c y  was m ostly
achieved  a t  the  expense o f democracy. I t  was th e re fo re  o f a k ind  which
in c u lc a te d  in  the German people th a t  a p p a ll in g  absence of any sense of
p o l i t i c a l  r e s p o n s ib i l i ty  which proved so f a t a l  to  t h e i r  own in t e r e s t s ,
and which made them u t t e r l y  in d i f f e r e n t  to  the r ig h t s  o f o th e rs , and which
e v e n tu a lly  had such d is a s tro u s  consequences to  the peace and w elfare  o f the 
10whole w o rld .”
The p re se n t s i tu a t io n  in  the A .C .T ., o f cou rse , i s  d i f f e r e n t  from 
th a t  which e x is te d  in  p re-w ar Germany. A la rg e  p ro p o rtio n  o f the 
T e r r i to ry * s  in h a b i ta n ts ,  as com paratively  re c e n t m ig ran ts  from o th e r  
p a r t s  o f A u s tra lia , and the  U nited  Kingdom, are  versed  in  the p ra c t ic e  o f
134.
local self-government. But even this brings its problems, for ".......
people who have had experience of being free to manage their private 
affairs fret under a regime, no matter how efficient or generous it is, 
which dispossesses them of their freedom. Loss of the right to decide 
things for themselves ultimately makes them begin to doubt their capacity
to decide, and breeds a sense of social isecurity which finds its
11outlet in distrust and dislike of the despotism responsible.” But 
"Of course, when a new generation of Public Servants, b o m  and bred in 
Canberra arises, it may accept the situation quite passively, not having 
experienced anything else."^
Yet if it is important that every town should have local self- 
government there are several special reasons, why it should not be denied 
to Canberra of all places. In the past the need to build Canberra as a 
worthy national capital has been emphasized time and again. It was 
realized (although rather late, it is true) that in building Canberra, the 
nation was building not just a city to house its government and parliament, 
but a symbol of its parliamentary democracy and the Australian way of 
life. The N.C.D.C. has expressed this in its latest Planning Report.
MThe National Capital must become a symbol, a rallying point, a matter of 
national pride. Canberra as the Seat of Government, must represent the 
federation of the States and reflect what Australia stands for as a 
nation. To achieve these ideals is not easy. The concept of a national 
capital is an idea, the understanding of which depends on an attitude of 
mind.” But if the "concept of a national capital is an idea" the 
Commonwealth Government through its agency, the N.C.D.C. has been eager 
to express the idea more tangibly. This, of course, is obviously
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n e c e ssa ry . But to  exp ress the n a t io n a l  image in  term s of b r ic k s  and 
m o rta r, la k e s  and b r id g e s , parks and monuments i s  to  exp ress only  a 
h a lf-fo rm ed  id e a . The concept in  a l l  i t s  m a tu rity  would re p re se n t the 
n a t io n a l  image in  the s p i r i t  of the c a p i t a l 1s c u l tu re ,  p o l i t i c a l  
i n s t i t u t i o n s ,  and everyday l i f e .  Yet Canberra can never be sa id  to  
r e f l e c t  th i s  image, so long as s p e c ta to rs  can observe th a t ,  " I t  i s  the
i A
voice  of a democracy y e t i t  i s  denied  lo c a l  s e l f —governm ent;” nor can 
a n a tio n  which p ro fe s se s  b e l i e f  in  the d e s i r a b i l i t y  o f the  p r in c ip le  o f 
lo c a l  self-governm ent be proud o f i t s  c a p i ta l  wherein the p r in c ip le  i s  
d e n ied .
There i s  an in h e re n t danger in  the d e n ia l of lo c a l  self-governm ent 
to  C anberra. For a lthough , on the  one hand, the  c i t y 's  r e s id e n ts  are  
den ied  self-governm ent a t  the lo c a l  le v e l ,  on the  o th e r  hand, they  
in c lu d e  in  t h e i r  m id st, p ersons, who, as Commonwealth P u b lic  S ervan ts , 
w ield  tremendous p o l i t i c a l  power a t  the  fe d e ra l  le v e l .  R e sp o n s ib ility  
f o r  the a d m in is tra tio n  of the Commonwealthrests w ith  the v a rio u s  
M in is te rs  of the Crown, of c o u rse . But the g re a t volume of d e ta i l  
invo lved  in  the a d m in is tra tio n  o f a Commonwealth Department makes i t  
p o s s ib le  f o r  the M in is te r  to  be p e rso n a lly  a sso c ia te d  w ith  only the 
more im p o rtan t d e c is io n s  which h is  Department ta k e s . Nor, o f course 
would i t  be d e s ira b le  f o r  the  M in is te r  unaided to  take a l l  o f these  
d e c is io n s , even i f  i t  were p o s s ib le . For many of them are  of a h ig h ly  
te c h n ic a l  n a tu re , which the M in is te r  would be u n q u a lif ie d  to  d ea l w ith .
Even the  d e c is io n s  which he does take a re  u s u a lly  only  taken a f t e r  he
has rece iv ed  the advice of h is  D epartm en t's  s e n io r  p u b lic  s e rv a n ts .
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N a tu ra lly , a M in is te r  i f  he i s  i n t e l l i g e n t ,  w il l  c a r e fu l ly  co n sid e r 
th i s  ad v ice , fo r ,  a f t e r  a l l ,  i t  i s  g iven  hy p ro fe s s io n a l a d m in is tra to rs  
to  an amateur* The e n try  o f the s ta t e  in to  th a t  f i e ld  of p o l i t i c a l  
a c t i v i t y  which i s  c a l le d  ’’w elfare  economics” then , has made i t  n ecessa ry  
fo r  p u b lic  se rv an ts  to  make more and more d e c is io n s  a f f e c t in g  the  every­
day l iv e s  o f the  in d iv id u a l .  O ccasionally  th e re  occurs a C rich e l Down 
and p u b lic  se rv an ts  a re  accused of f lo u t in g  the l i b e r ty  o f the 
in d iv id u a l ,  b u t, in  a l l  t r u th ,  i t  must be adm itted  th a t  the b e s t  
p ro te c tio n  which an in d iv id u a l can enjoy  a g a in s t the  ravages of 
b u reaucracy  i s  the knowledge th a t  the  p u b lic  se rv a n ts  who govern h is  
l i f e  a re  m indful o f the p r in c ip le s  o f p a rliam en ta ry  democracy. I t  i s ,  
th e re fo re , o f the utm ost im portance th a t  P ub lic  S ervan ts should be 
educated  in  th ese  p r in c ip le s .  I f  we agree w ith  J .H . Warren J th a t  "To 
leave  o u t the  lo c a l  le v e l  would be to  leav e  ou t the  le v e l  most a c c e ss ib le  
and . . . . . .  the le v e l  which len d s  i t s e l f  most e a s i ly  to  bo th  p a r t ic ip a t io n
and edu ca tio n  • • • • • • ” then  lo c a l  se lf-governm ent f o r  Canberra i s  the
e a s ie s t  way to  th i s  end. There i s  danger in  denying th i s  education  to  
those very  persons whom s o c ie ty  has, in  many ways, s e t  up as the 
"G uardians” o f i t s  in d iv id u a l l i b e r ty ,  e s p e c ia l ly  when, the  need f o r  
im p a r t ia l i ty ,  in  f a c t  and appearance, and the p e c u l ia r  c ircum stances o f 
C anberra’ s re p re se n ta tio n  in  the f e d e ra l  P arliam en t p rec lude  C en tra l 
O ffice  P u b lic  S ervan ts from p lay in g  a very  a c tiv e  p a r t  in  n a tio n a l 
p o l i t i c s .  At the same time the p re se n t form o f A.C.T. government i s  
g iv in g  some p u b lic  se rv a n ts  the wrong s o r t  o f e d u ca tio n . Canberra, of 
cou rse , i s  i t s e l f  governed to  a la rg e  e x te n t by p u b lic  s e rv a n ts . Now
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th e  f a c t  th a t  Commonwealth p u b lic  se rv a n ts  do n o t, in  g en e ra l a t  l e a s t ,  
abuse th e  g re a t  powers w ith  which they  are  e n tru s te d  i s ,  to  some e x te n t , 
due to  the e x is ten c e  o f c o n te rv a il in g  p o l i t i c a l  fo rc e s  which je a lo u s ly  
guard  t h e i r  own i n t e r e s t s .  No doubt th e re  would be more abuses in  
A u s tra l ia  were i t  n o t f o r  t
"Some l i t t l e  village-H am den th a t  w ith  d a u n tle ss  b re a s t
The l i t t l e  ty ra n t  of h is  f i e ld s  w ith s to o d ."
But the  p u b lic  se rv an t r e s id e n ts  o f Canberra a re  fo rb idden  from
c r i t i c i s i n g  the Government too o v e r t ly , and i t  i s  d i f f i c u l t  no t to
fo re se e  w ith  the correspondent of the "Sydney Morning H e ra ld " ^  the
n a t io n a l  danger which may a r is e  in  C anberra. "Because the  head
a d m in is tra to rs  p re s id e  over a community which i s  so g re a t ly  su b se rv ien t
to  t h e i r  w il l  in  one form o r  an o th e r, they la c k  the  atmosphere of
ch a llen g e  and co n ten tio n  which teach es  re sp e c t f o r  the o th e r  person*s
judgement and m oderation in  one*s own. I t  encourages them to f e e l  th a t
p o l i t i c i a n s  a re  fo o ls  w ithou t whom they  could ^un the  country  even b e t t e r
then  now, and th a t  anyone who d isp u te s  t h e i r  views i s  a lso  a fo o l" .  Or
to  agree w ith  A lex is de T ocquev ille  when he wrote th a t  "A n a tio n  may
e s ta b l i s h  a system of f r e e  government, b u t w ithou t the s p i r i t  of
m unic ipal i n s t i t u t i o n s  i t  cannot have the s p i r i t  of l i b e r t y .  The t r a n s ie n t
p a ss io n s  and in t e r e s t s  o f an hour, o r the  chance o f c ircum stances may
have c re a te d  the e x te rn a l forms o f independence; b u t the d e sp o tic
tendency which has been re p e lle d  w i l l ,  sooner o r  l a t e r ,  in e v ita b ly
17reap p ea r on the s u r fa c e ."
On sev e ra l occasions i t  has been suggested  th a t  to  give the 
people o f Canberra a say  in  t h e i r  government a t  the T e r r i to r i a l  le v e l ,
138.
would be to endanger the p o l i t ic a l  n e u tr a lity  o f the Public Serv ice. 
R ecently the M in ister  fo r  the In ter io r , Mr. G. Freeth, used the same 
argument to oppose a private member’s b i l l  to extend f u l l  votin g  r ig h ts  
to the A.C.T. R epresentative. MI think there i s  a very good reason fo r  
drawing a d is t in c t io n  in  our n ation al c a p ita l, where 33 per cen t, o f the 
work force o f the A ustralian Capital T erritory — I imagine that would 
approximate 33 per cen t, of the adult population ( s ic )  -  comprises 
w h ite -co lla r  workers or public servants in  the accepted sense of the 
word. Many other people are employed in  other f i e ld s  by the Government 
and are quasi public servan ts. This i s  the adm inistration . Parliament 
i s  supposed to p ro tect the people against a tyrann ical adm inistration , 
but we are asked at th is  time to g ive control of Parliament to a member 
who i s  d ir e c t ly  con tro lled  in  h is  e le c t io n  by the public servants  
them selves. I s  th at a reasonable and v a lid  proposition  to put to the
r e s t  of the e lec to r s?  .............. I would not deny public servants a r o le .
Where they are sca ttered  amongst other e le c to r s , they cannot control 
Parliam ent, which in  essence i s  se t  up to prevent a tyrannical 
adm inistration from disregarding the wishes o f the p eo p le .” This 
stand, o f course, was quite in c o n s is te n t with enlightened Australian  
thinking and p ra ctice  on the subject of public servants* p o l i t ic a l  
r ig h ts . V. Subramanian has pointed out that : "The only lesson  to be
drawn from the A ustralian  p ractice  i s  th a t, given certa in  cond itions, 
(which one may c a l l  ty p ic a lly  A ustra lian ), such as an e g a lita r ia n  non- 
tr a d it io n a l atmosphere, comparatively responsib le trade unionism, 
in s t itu t io n a l  guarantees against p o l i t ic a l  patronage, good sense and good 
p o l i t ic a l  sense, lack  of r e s tr ic t io n  on p o l i t ic a l  a c t iv i ty  of public
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s e rv a n ts  does n o t produce a l l  the e v i l s  p a in te d  by p o l i t i c a l  th e o r i s t s
20o f a c e r ta in  s o r t . M But then  i t  i s  to  ,no ted  th a t  th i s  b i l l  was
A
in tro d u ce d  a t  a time when the Menzies Government had an e f f e c t iv e  
m a jo r ity  of only  one in  the House, and the M in is te r  f o r  the  I n t e r i o r ’ s 
f e e l in g s  on th e  m a tte r  appear to  have been more concerned w ith  th e  lo s s  
of t h i s  m a jo rity  which the passage of th i s  b i l l  would have caused , than  
w ith  th e  d e n ia l  o f p o l i t i c a l  r ig h t s  to  p u b lic  s e rv a n ts , as such.
Even in  England, which has h i th e r to  been f a i r l y  c o n se rv a tiv e  
in  g ra n tin g  p o l i t i c a l  r ig h t s  to  i t s  c i v i l  s e rv a n ts , an ex cep tio n  has been 
made in  re sp e c t of lo c a l  government a c t i v i t i e s ,  and th a t  d e s p ite  the  f a c t  
th a t  E n g lish  lo c a l  government e le c t io n s  are  becoming in c re a s in g ly  based 
on p a r ty  l i n e s .  For as the Masterman Committee observed "arrangem ents 
which have e x is te d  f o r  th e  l a s t  40 y e a rs  have p e rm itted  a number o f 
c i v i l  s e rv a n ts  to  engage in  lo c a l  government, and although  the  t o t a l  i s  
n o t g re a t  in  comparison w ith  the s iz e  o f the  C iv il  S erv ice  as a whole, 
i t  i s  no t n e g l ig ib le .  W itnesses have to ld  us th a t  c i v i l  s e rv a n ts  can 
make a va lu ab le  c o n tr ib u tio n  to  the  work o f lo c a l  C ouncils w ithou t
causing  any lo s s  o f confidence in  the  im p a r t ia l i ty  of the  S erv ice  ......... ..
c i v i l  s e rv a n ts , by t h e i r  experience  and e d u ca tio n a l q u a l i f i c a t io n s ,  a re  
w ell equipped to  c o n tr ib u te  to  lo c a l  a d m in is tra tio n , and i t  would be a 
lo s s  to  the coun try  i f  lo c a l  a u th o r i t i e s  were deprived  o f the  s k i l le d  
a s s is ta n c e  o f those  few c i v i l  s e rv a n ts  who can g ive  the tim e n ecessa ry  
f o r  the  work . . . . .  c i v i l  se rv a n ts  have s a id  in  evidence th a t  t h e i r
o f f i c i a l  work has b e n e f ite d  from the  experience  which thqyhave acq u ired
21in  lo c a l  a d m in is tra t io n ."  And, in  the f i e ld  o f A.C.T. p o l i t i c s  the
Government’ s a t t i tu d e  tow ards th e  e x e rc is e  o f p u b lic  s e r v a n ts ’ p o l i t i c a l
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r ig h t s  i s  a p p a ren tly  no le s s  l i b e r a l .  Indeed, in  one in s ta n c e  i t  has
been argued th a t  the  G overnm ents a t t i tu d e  i s  too  l i b e r a l .  Dr. T.H.
H arriso n  who i s  an e le c te d  member of bo th  the Advisory Council and
Community H o sp ita l Board (o f which he was the chairman) i s  a lso  an
A ss is ta n t  D irec to r-G en era l of H ea lth , and as such i s  a member o f the
Second D iv is io n  and so i s  o b lig ed , as p a r t  of h is  d u t ie s ,  to  give p o lic y
advice to  the M in is te r  f o r  H ea lth . "The q u estio n  th a t  must be asked i s
w hether a s e n io r  P ub lic  Servant so s i tu a te d  can r e a l ly  be f re e  to  vote
22a g a in s t  the d ec la red  p o lic y  of h is  own departm en t."  Some lo c a l  
p o l i t i c i a n s  ap p aren tly  co n sid e r th a t  he canno t. Mr. J .R . F ra se r  i s  
re p o rte d  to  have commented upon the  in te r e s t in g  s i tu a t io n  on the 
Advisory Council where "one e le c te d  member was a very  se n io r  o f f i c e r  o f 
one o f the Government departm ents a lso  re p re se n te d  by an appoin ted  
member. Both men had f u l l  v o tin g  r ig h t s  and Mr. F ra s e r  asked w hether 
the  e le c te d  man would vote a g a in s t h is  departm en t1s o f f i c i a l  re p re s e n ta t iv e  
and w hether the departm ent's appo in ted  member would vote a g a in s t the 
e le c te d  member who was d e p a rtm en ts lly  very  much h is  s e n io r ." ”^
The s i tu a t io n  i s  a vexed one, and even V. Subramaniam i s  
d o u b tfu l th a t  i t  i s  q u ite  so c le a r  cu t as h is  s ta tem en t quoted above would 
appear to  in d ic a te  i -  "The Burton s to ry  may seem to  ren d e r the fo re ­
go ing  answers le s s  s a t i s f a c to r y ,"  he s t a t e s ,  and c i t e s  enough 
evidence to  support th i s  doubt. He p o in ted  o u t, f o r  example, th a t  " I t  
i s  ev id en t from h is  (S i r  Robert M enzies*) remarks in  1948, th a t  he was 
in  p a r t i c u la r  opposed to  top c i v i l  se rv a n ts  openly f la u n t in g  th e i r  
p o l i t i c a l  a l le g ia n c e . In  the  long  run i t  i s  a lso  tru e  th a t  t h i s  m ight
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le ad  to  change o f Permanent ( ! )  Heads w ith  each change of M in is try
(u n le s s  th e re  were a d e f in i te  u n d erstand ing  to  the c o n tra ry  between
24the m ajor p o l i t i c a l  p a r t i e s ) • " And Mr* J*R* F ra s e r  i s  re p o rted  to
have p o in ted  out th a t ,  a lthough  the  P ub lic  Servant i s  te c h n ic a l ly  f r e e
to  s tan d  f o r  e le c t io n  to  devote h im se lf to  p u b lic  i n t e r e s t s  and to
f r e e ly  s ta t e  h is  o p in io n s , he knew, fro n  h is  own ex p erien ce , th a t
"P u b lic  Serv ice  members of the  Advisory Council and the  H o sp ita l Board
have been warned, perhaps g e n tly  b u t n o n e th e le ss  fo r c ib ly ,  th a t
community p u b lic  a c t i v i t y  o f a p o l i t i c a l  n a tu re  would jeo p a rd ise  t h e i r
25
departm en tal p rog ress*" The case of B r. H arriso n , who was a c tu a lly
promoted w ith in  h is  Department w h ils t  he was an e le c te d  member o f bo th
the Advisory Council and the H o sp ita l Board, may be decep tive*  For
hi3  D ep artm en ts  i n t e r e s t  in  A*C*T* a f f a i r s  i s  com paratively  m inor, and
some o b serv ers  (a lthough  n o t d is in te r e s te d  ones i t  should be noted)
a p p a ren tly  b e lie v e  th a t  "Dr* H a rr is o n 's  reco rd  on the co u n cil and the
board  has been one of rem arkable co incidence between h is  views and those
26of h is  M in is te r  and departm en t."
The d i s t in c t io n  which Mr. F re e th  draws between g ra n tin g  a 
vote to  p u b lic  se rv a n ts  who a re  s c a t te re d  amongst o th e r  e le c to r s  and 
g iv in g  one to  C an b erra 's  p u b lic  se rv a n ts  i s  no t w ithout i t s  re levance  
to  the q u estio n  of A*C*T* s e l f —government* For w h ils t  he purposely  
over em phasizes the dangers invo lved  in  t h i s  s i tu a t io n ,  th i s  does no t 
mean th a t  danger i s  n o n -ex is ten t*  I t  seems very  l ik e ly ,  f o r  example, 
th a t  the p o l ic ie s  o f an A.C.T. Council would tend to  be a sso c ia te d  in  
the n a t io n 's  mind w ith  the  views of the Commonwealth P ub lic  S e rv ice ,
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F o r a f t e r  a l l  C anberra  i s  p red o m in an tly  a c i t y  o f p u b lic  s e rv a n ts ,  and 
a lth o u g h , w ith  th e  r i s e  of in d u s try  and commerce as  a m ajo r em ployer 
th e  p ro p o r tio n  o f  p u b lic  s e rv a n ts  to  th e  r e s t  o f th e  p o p u la tio n  i s  
d e c l in in g  somewhat, p u b lic  s e rv a n ts  w i l l  alw ays form  a s u b s t a n t i a l  
p ro p o r tio n  o f th e  c i t y ' s  in h a b i ta n t s .  Of c o u rse , by no means a l l  o f 
C anberra*s p u b lic  s e rv a n ts  a re  concerned  w ith  Government p o l ic y  making -  
even re m o te ly . Many a re  what th e  M asterman Committee c a l le d  i n d u s t r i a l  
c i v i l  s e rv a n ts ;  p ro c e s s  v/orkers a t  th e  M int and th e  Government P r in t i n g  
O ff ic e ,  f o r  exam ple. O th ers  a re  employed by such r e s e a r c h  and s e rv ic e  
o rg a n iz a t io n s  as th e  Bureau o f Census and S t a t i s t i c s ,  and th e  N a tio n a l 
L ib ra ry .  But i t  i s  u n l ik e ly  t h a t  th e  p u b lic  in  g e n e ra l i s  ab le  to  
draw such  f in e  d i s t i n c t i o n s .  P erh ap s, anyway, such  d i s t i n c t i o n s  a re  n o t 
e n t i r e l y  j u s t i f i a b l e  in  an e g a l i t a r i a n  S e rv ic e , where to d a y 's  c h ie f  
Government a d v iso r  on economic p o lic y ,  may, a y e a r  o r  so ago, have been 
a mere s t a t i s t i c a l  c l e r k .  But, c e r t a i n l y  th e  d an g er t h a t  p o l i t i c a l  
a c t i v i t y  on th e  p a r t  o f A .C .T . P u b lic  S e rv a n ts  m ight d e s tro y  th e  
im p a r t ia l  n o n - p o l i t i c a l  n a tu re  o f th e  S e rv ice  and so le a d  to  M in is te r ia l  
p a tro n a g e  i s  n o t so g r e a t  t h a t  i t  sho u ld  p re v e n t th e  g ra n t in g  o f  s e l f -  
governm ent tc  the  T e r r i to r y .
Nor w i l l  th e re  n e c e s s a r i ly  be a sh o rta g e  o f a b le  a s p i r a n t s
f o r  o f f ic e  on an A .C .T . C o u n c il. I f  h i t h e r to  P u b lic  S e rv a n ts  have been
r e lu c ta n t  to  ta k e  p a r t  in  lo c a l  p o l i t i c s ,  i t  may have been b ecau se , " th e
f a c t  t h a t  i t  i s  u n l ik e ly  to  make much p r a c t i c a l  d i f f e r e n c e  c r e a te s  a
p o s i t iv e  premium on n o t s t i c k in g  ou t one*s n e c k ."  Anyway i f  r e s p o n s ib i l i t y
f o r  th e  governm ent o f th e  A .C .T . were c e n t r a l i z e d  in  one a u th o r i ty  " i t  would
on ly  be n e c e s s a ry  to  r e s t r i c t  th o se  a c tu a l ly  w orking in  i t  from becoming
27members o f e le c te d  a u t h o r i t i e s . "
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1# Report of the  Senate S e le c t Committee on Canberra, 1955 Page 72*
2 . L. Wigmore. The Long View. Page 189.
3. In  June 1933> the fo llo w in g  q u es tio n s  upon n o tic e  were put to  the
M in is te r  fo r  the I n t e r io r ,  S i r  George Pearson . “How many 
re s o lu t io n s  of the  Canberra Advisory Council have been tr a n s ­
m itte d  to  the  Government?” and ”How many of such re s o lu t io n s  
have been given e f f e c t  to ? ” A fte r  s ta t in g  th a t  a t o t a l  of 308 
re s o lu tio n s  had been p u t he went on to  say “Recommendations -  
many of v/hich req u est c o n s id e ra tio n  of p ro posa ls  in  d i s t in c t io n  
to  a c tu a l execu tion  th e re o f  -  have been given  e f f e c t  in  199 
in s ta n c e s . In  numerous cases su g g es tio n s  f a l l i n g  w ith in  the 
form er catego ry  have been given p a r t i a l  e f f e c t .  In  regard  to  
the  rem aining re s o lu t io n s , c o n s id e ra tio n  i s  s t i l l  proceeding  in  
re sp e c t o f 35*" A more re c e n t e s tim a te  o f my own in d ic a te s  th a t  
o f 38 recommendations made to  the  M in is te r  du ring  the y e a r ended 
30th September, 1961 only  12 were g iven  e f f e c t  to .  This i s  only 
an e s tim a te , however.
4 . Department o f the I n t e r io r ,  Annual Report 1961-62, on Canberra and
the  A u s tra lian  C ap ita l T e r r i to ry .
5» Second Reading of the Seat o f Government A d m in is tra tio n  Act, 1930.
6 . C o n sid era tio n s  on R ep resen ta tiv e  Government, Page 350 
(Everyman e d i t io n ) .
7* Where Confusion Reigns Supreme, A.C.T. Law in  Urgent Need of 
Reform. A r tic le  in  Canberra Times o f May 7> 1964*
8 . C on sid era tio n s  of R ep resen ta tiv e  Government, Page 347-0*
V ir tu a l ly  the  same arguments were expressed  by J .H . Warren in  
“Local Self-Government t The B asis  o f a Dem ocratic S ta te ” in
the Jo u rn a l of P ub lic  A d m in is tra tio n  1950 * ” . . . ......... i t  i s
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CANBERRA* S SPECIAL PROBLEMS.
Neither Canada nor the U#S#A# have satisfactorily solved the 
problem of administering their capital cities. In the U.S.A. the federal 
government has retained exclusive control over the District of Columbia, 
but because it has failed to make satisfactory administrative arrange­
ments and, to some extent, because the citizens of the District are 
disenfranchised, an effective policy for the administration and 
development of the city is virtually impossible. In Canada where no 
special arrangements have been made for the government of the national 
capital and where inhabitants of the capital enjoy the same rights of 
representation as inhabitants of other Canadian cities, the Dominion 
government's plans for the development and redevelopment of the city 
have been considerably hindered, and the government has no say whatsoever 
over the administration of the city#
Whilst both these countries have problems peculiar to their 
own special circumstances, their experience does pinpoint some of the 
administrative problems which are common to federal capitals. It 
indicates the special interest of the nation in matters pertaining to 
the capital's role as the national symbol. Indeed it reinforces 
Canberra's own experience as to the disadvantages which almost 
inevitably result from failure to establish one body with authority to 
ensure that the capital is developed in a manner which befits this role. 
American experience serves as an illustration of the problems consequent 
upon the proliferation of administrative authorities and, in a negative 
way, of the advantages of responsible local government#
One particular problem which Ottawa's histoiy clearly
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illustrates is the delicate nature of financial relations between the 
federal and city governments. And, indeed, of all aspects of the 
Canberra problem, the question of finance is probably the most involved. 
Certainly it is a question about which there is little understanding.
As Professor H.W. Arndt has pointed out, ’’there is the view almost
universal outside Canberra ........  that Canberra and its citizens are
pampered at the expense of taxpayers in the States." and, "Oddly enough, 
the notion that Canberra government services are heavily subsidised is 
widely entertained even in Canberra and lies behind much local opposition 
to self-government for fear that this would mean higher rates." Oddly 
enough, too, the complicated problems involved in financing Canberra have 
been used by the Government as arguments for not granting local self- 
government to the city. In 1954, Mr. W.A. McLaren, Secretary of the 
Department of the Interior, told the Senate Select Committee, "In 
establishing a municipal authority which, normally, would construct roads, 
kerbing and guttering, and provide ordinary municipal services, it would 
be necessary to decide to what extent that authority should be responsible 
for collecting taxation from the local people in order to pay for those 
services. That is a difficult matter to determine. We have been 
influenced by experience in Washington. There local government was 
abandoned after some years and the city reverted to the District 
Commissioner System" and "I think that finance would be the main obstacle 
to the provision of local government for Canberra."^ However, the 
financial problem is not so involved that a solution cannot be worked out
which is equitable to both the local community and the nation.
147.
There are three aspects of this problem. In the first place, 
no attempt has ever been made to devise a separate balance sheet for 
the Territory’s account# Whereas in other parts of the Commonwealth, 
government expenditure and receipts are not only clearly divided into 
federal, state and local, but must also be balanced at each level, in 
the A#C.T. all monies are considered as part of the federal governments 
account, and it has never been thought necessary to balance revenue 
and expenditure at the ’’state” or local levels. With few exceptions, 
all government expenditure in the A.C.T# comes from Consolidated Revenue 
by means of annual Parliamentary appropriation, most current expenditure 
being paid from the Department of the Interior’s vote, and most capital 
expenditure from the vote of the National Capital Development Commission# 
With few exceptions, again, all government revenue, whether it is of a 
capital or current nature is paid into Consolidated Revenue, too. It is 
difficult to say, therefore, whether or not the Territory’s administration 
is heavily subsidized# Professor H#W# Arndt has gone to quite considerable 
lengths to prove that it is no more subsidized than the administration of 
the several states. But he admits that there are innumerable difficulties 
to confound the compilation of an accurate account.
At first sight, it would appear that there is some justification 
in the argument about subsidization. Certainly several taxes which are 
levied in the states have no equivalent in the A.C.T. Stamp duties, 
and ’’state” death duties, are not levied in the Territory, and the 
annual recovery of water and general rates per capita of population for 
Canberra is considerably lower than for comparable towns elsewhere.
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But whether or not the Territory is self-supporting or not at the 
Mstate" and local levels, of course, is subsidiary to the main 
arguments for local self-government* If A*C*T* residents are not 
paying an equitable share of the costs of the Territory's government, 
then, quite regardless of the question of local self-government, 
provision should be made for them to do so* Certainly the compilation 
of accounts for the Territory, which clearly distinguish the financial 
responsibilities of the federal government and the Territory's 
inhabitants, is desirable if only for the fact that the present arrange­
ment leaves the whole question of financial responsibility in doubt, and 
so, open for controversy* However, if the A*C*T* is to have effective 
local self-government, it is apparent that accounts of this nature are 
not only desirable but inevitable*
The question of whether or not the government of the Territory 
is subsidized, however, does bring us to the second aspect of the 
financial problem* An equitable solution to the financing of the 
Territory will involve large payments to the Territorial government by 
the Commonwealth* During the Second World War the Commonwealth ousted
the states from the field of direct taxation but since then, whilst
oretaining its monop^y, it has compensated the states with annual grants 
for the loss of revenue incurred. Indeed in 1962-63, Commonwealth grants 
to state and local government authorities amounted to £300*2 million* 
Inasmuch as the proposed Territorial government would take over state 
and local government functions it should receive equivalent compensation. 
The £300.2 million granted to the states in 1962-63, included, of course, 
amounts "such as the small Grants Commission grants to the mendicant
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States and the much larger special purpose grants, which are made to
states with special difficulties ...... The tremendous pressures
placed on the Territory by the very rapid growth of Canberra, which 
results, to a great extent, from the transfer of public servants from 
Melbourne, and the expansion of Commonwealth Departments, the C,S.I,R.O. 
and the National University, certainly qualifies the Territory for a 
special grant of this nature, H.J,R. Cole has gone so far as to suggest 
that, ”As the high cost is an unavoidable consequence of the creation 
of a separate Federal Capital ”in the wilderness11, then it must be met
5
by those who decided to have a separate capital - the Australian people.” 
In truth, the choice of Canberra as the site of the national capital 
was made with little or no consideration for the cost of building and 
servicing the city. The building of a new city on a green field site 
is bound to be expensive, but especially so when it is so far removed 
from the main sources of labour, building materials, and the necessities 
of life. Perhaps as Cole has suggested, the proposed "municipal 
authority” should receive some special financial consideration for this.
I feel that this might be taking things a little too far, but there is 
no good reason why an A,C,T, Council should agree with me.
However, this, by no means completes the Commonwealth financial 
responsibility to the Territory, Unlike private property, property 
belonging to the Common?/ealth Government is not taxable. To the 
average Australian city this brings little hardship, as apart from the 
state capitals and a few other exceptions, none contain large Commonwealth 
holdings. Even in the state capitals, Commonwealth property is
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insignificant in comparison with the size of the cities* In Canberra, 
however, the position is completely different. A very substantial 
proportion of the national capital is composed of Commonwealth property, 
whether in the foim of national buildings and monuments such as 
Parliament House and the Australian War Memorial} national parklands 
and reserves; Commonwealth Government Offices; property belonging to 
Commonwealth agencies, such as the A.N.U., and the C.S.I.R.O.; or 
Commonwealth trading organizations, such Commonwealth Hostels Ltd*, 
Canberra Brickworks, and so on. Thus unless the Commonwealth Government 
decides to make some special provision to compensate for this substantial 
loss of tax income, the proposed Territorial government can expect to 
raise considerably less revenue from rates and other "State'* and local 
government taxes than it would if it were an ordinary munic&ality 
containing little or no Commonwealth property. Certainly it would be 
unjust not to compensate the Territorial government for services provided.
What the form and amount of this compensation should be, 
however, is problematic. The easiest solution, no doubt, would be to 
make Commonwealth property taxable. In the case of trading organizations, 
such as Commonwealth Hostels Ltd* and the Banks, there could be no 
strong objection to this* Otherwise an anomalous situation arises.
For by freeing such Commonwealth organizations of the need to pay "state" 
and local taxes, the present arrangement gives them an unfair trading 
advantage over the private enterprise undertakings with which they are 
in direct competition* There is however a very good reason for not 
making the property of most Commonwealth authorities taxable. For this 
would place the Government in a most embarrassing, and, indeed, invidious
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position. In the first place, it would virtually enable the Territorial 
authority to hold the Commonwealth Government to ransom. In the second 
place, it would serve as a precedent for every other town containing 
Commonwealth property to claim taxation, too. Faced with the same 
situation in Ottawa, the Canadian Government solved the problem by 
making a quite substantial annual grant to the city, but Mthe federal 
government found soon afterwards that other cities in Canada could not 
in equity be denied a general scheme of compensation for tax-exempt 
properties and for services to government buildings. The MunicipalGrant 
Act of 1949 was the outcome,”^ Under which annual grants comparable to 
the one made to Ottawa were paid to other Canadian cities containing 
federal property. Of course, it might be only equitable, that the 
Commonwealth Government should do the same in Australia, quite apart from 
Canberra considerations.
Finally we come to what is probably the most complicated part 
of the whole financial problem. In distinguishing the financial 
responsibility of the Territory it is obvious that some expenditure can 
be easily allocated to the federal and Territorial accounts. It is 
apparent that the Australian War Memorial, for example, is a federal 
concern, and the school system a Territorial one. But there is an area, 
and quite a large one, where responsibilities are very confused. This 
confusion arises simply because Canberra is being developed, as befits a 
national capital, at a standard substantially higher than that of the 
average Australian town, with a city plan and broad dimensions. Indeed, 
Walter Burley Griffin*s plan for Canberra is ambitious even by national 
capital standards. For ’’Canberra’s main avenues surpass even the
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vastness and grandeur of Paris with its enormous vistas.’1 As a 
result the cost of the city’s administration as well as its 
development is considerably higher than it would be if Canberra were 
an ordinary municipality. Many items of government expenditure in 
Canberra include an element resulting from the city’s role as the 
national capital. Some of these items, especially those which derive 
from the grand design of Griffin’s plan - the great mileage and width 
of its avenues, Lake Burley Griffin, and the vast areas of park­
land, for instance, - are easily discernible. A comparison of the 
expenditure on the maintenance of parks and gardens in Canberra and 
other towns indicates just how expensive this national element can be. 
In 1962-63 the Department of the Interior spent £607,531 on this item 
in Canberra whilst Toowoomba with a population of only 20,000 less than 
the capital spent only £28,796, during 1961-62. Even Brisbane with 
eight times Canberra’s population spent only £215,300 or one third as 
much as Canberra on parks and gardens maintenance during the same year. 
The cost of other national capital items, though not so apparent is by 
no means negligible. The hugh dimensions of the plan and the existence 
of a ’’dead centre” in the heart of the city inflate the cost of 
providing other services too, including many ordinary municipal 
services. Thus ’’Passenger buses have to travel many ’’dead” miles
Q
because of the scattered population.” and many additional miles of 
water and sewerage pipes, telephone and electrical cables have to be 
installed. What is more, for national capital reasons, standards of 
suburban development are much higher, than in the average Australian 
city, where new sub—divisions are often made before streets have been
7
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properly paved, and, indeed, in some cases, before the areas have 
been connected to water supply, or sewerage. In Canberra all 
inhabited dwellings are sewered, whereas it is estimated that this is 
true for only 36$ of the Brisbane metropolitan area and for only 73$ 
of the Melbourne metropolitan area. Canberra can also boast that its 
roads are kept in a higher state of repair than the roads of other 
Australian cities, most of them are guttered and all are very well 
planted with trees.»
If we are to work out a formula to distinguish national 
capital from territorial expenditure, and it it apparent that such a 
foimula is not only desirable but inevitable if effective local self- 
government is to be made possible — then quite a number of arbitrary 
decisions must be made. For it is by no means clear where the financial 
responsibility of the nation ends and where that of the Territory’s 
inhabitants begins, with regard to some of these items. The obvious 
solution is for the people of the A.C.T. to pay as much for these 
services as they would if Canberra were a normal municipality; all 
expenditure above this can be regarded as being of a national capital 
nature and so being a province of the Commonwealth Government.
Consider for example, the case of parks and gardens maintenance. It 
would be ridiculous, of course, to expect the A.C.T. residents to pay 
the whole £6G0,000 or so which this item costs each year. On the other 
hand, they should not get off scot free. They certainly should pay 
at least as much as they would if Canberra were an ordinary town. But 
then again they should pay no more. For although they do enjoy the
better facilities which the national capital provides, this is not the
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result of choice on their part. If, like the citizens of other 
towns, they were able, through their representatives, to determine the 
standards of parks and gardens maintenance, simply by rating them­
selves more or less for this item, it is most unlikely that they would 
be willing to pay any more than other towns. Probably the most 
reasonable method of determining the size of Canberra*s contribution 
for each service would be to strike an average of the expenditure, 
both by state and local authorities, on that service, in a number of 
comparable cities elsewhere. The task of collecting and compiling
9this information could be entrusted to the Commonwealth Statistician.
In addition to problems which are common to other federal 
capital cities, Canberra, of course, has difficulties which are 
uniquely its own. The controversy which surrounds the system of lease­
hold land tenure which pertains in the city area, and much of rural 
A.C.T. is such that a careful examination of the whole question is 
desirable, before self-government is granted to the people of the 
Territory. The present arrangement, whereby the freehold of all city 
land is vested in the Commonwealth, is apparently justified on the
10ground that it facilitates the planning and development of the capital,
and that it curbs private speculation in land, and because it is felt
that any profit resulting from the city’s growth should accrue to the 
11
Commonwealth. However, the importance of several recent judicial
decisions sanctioning the variation of the purpose clauses of several
12residential leases, should not go unnoticed. "Reflection upon the 
circumstances of these cases gives food for thought to those of us
who imagined that the system of land tenure in Canberra effectively
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prevented speculation. In the instance of each of the five house lots
here considered there was a difference of from £10,000 to £20,000
between the market value of the land with the house upon it and the
price offered by the motel company which intended to develop and the
15land with benefit of lease variation.” In practice the amount of
revenue accruing to the Commonwealth from this source, has in recent
14years been quite considerable. Hence the accusations of profiteering. 
Certainly the Government, through the Department of the Interior and 
the N.C.D.C., determine the number of residential leases offered for 
sale each year, and certainly the Department of the Interior through
15its auction system exacts the highest price that the market will pay. 
There is no doubt, too, that on economic grounds the Government is 
justified in exacting the highest price, for after all if private 
entrepreneurs were permitted to develop the residential land, they 
would do the same. However, on moral and political grounds justification 
is not so easy. In a way this arrangement can be compared with the 
truck system of the Industrial Revolution. Through its plenary 
legislative power, the Commonwealth has established for itself a 
position as a monopolist in land. The Canberra citizen, if he wishes 
to obtain land in Canberra., has no alternative but to lease it from the 
Commonwealth. He deserves to be protected against the abuse of the 
Commonwealth* s monopolistic position, but it is difficult to see how 
this protection can be arranged under the present system. Moreover, so 
long as the Commonwealth retains its monopoly, friction between the 
Commonwealth and the local community appears inevitable, with the 
familiar arguments about profiteering and the restriction of the city*s
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development being the order of the day. Because of this, Professor
Arndt's suggestion, that the Commonwealth Government might vest its
equity in A.C.T. land in the government of the Territory, is an
attractive one. Under this proposal the Commonwealth would retain
control over land use and planning. The National Capital Development
Commission, or its successor, might continue to undertake subdivision,
and indeed, I suggest, it might conduct the land sales, recouping from
the proceeds the cost of subdivision#
Unlike Ottawa and Washington, Canberra is still in its infancy.
With the expansion of Commonwealth Departments and agencies, and the
transfer of public servants from Melbourne it is expected to continue
to grow for many years to come. Any proposed solution to Canberra's
administrative problem must take this expected growth into account, not
only by providing for planned and orderly development and the high
financial outlays which this development will necessitate, but also by
allowing for the expansion of the number and complexity of functions
entrusted to the Territorial government in keeping with this expansion of
population. It is an accepted principle of local government organization,
especially in Prance and England, that the amount of responsibility
given to local councils should be graduated according to the population
size of the area covered. To a large extent, of course, this is determined
by the economics of providing a particular service. Whilst a large city
might satisfactorily employ its own education system, for example, it
would be quite ridiculous for a separate system to be established for a
ISsmall village, say. As we have seen, under present conditions, it is 
estimated that the A#C#T# will not be able to support its ov/n education
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system until its population reaches 100 to 150 thousand. Of course, 
there are other good reasons for this graduation of responsibility.
It is argued, and with good reason, that the larger the city, the 
better it is able to provide representatives with the ability to deal 
with the more complex administrative problems. The phased allocation 
of functions to the proposed A.C.T. Council will also give the 
representatives time, not only to prove themselves, but also to gain 
valuable administrative experience.
Hitherto, in referring to the need for local self-government 
for the A.C.T., I have disregarded the danger, that in so talking, I 
might give the impression that, I was referring to local government as 
known elsewhere in Australia. However, it is quite clear that local 
government as it is known elsewhere in Australia cannot be satisfactorily 
adopted for use in Canberra. Quite apart from Canberra*s special 
requirements as the national capital, there is a fundamental argument 
against it. Local government in the six Australian states, is part of a 
three level system. Above it come both the federal and state authorities. 
The obvious solution for the A.C.T., however, is the creation of a two- 
tier system of government, consisting of the federal government and a 
municipal or territorial bo<2ty- with jurisdiction for the whole of the 
A.C.T. Local government elsewhere in Australia is itself the creation 
of the various state legislatures, which determine its constitution and 
delegate its powers. The Commonwealth Parliament has no constitutional 
jurisdiction over local government in the states. In the A.C.T. however 
the situation is quite different. Any local authority which might be 
set up in the Territory would be set up by the Commonwealth Parliament,
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v/hich, of course, under Sections 52 and 122 of the Constitution is 
alone empowered to legislate for the Territory, and so enjoys within 
t;he Territory in addition to its federal powers, powers which elsewhere 
are exercised by the state legislatures.
National capital reasons (and the Constitution) preclude the 
granting of statehood to the A.C.T. For it is essential that the 
Commonwealth Government should retain control of not only these functions 
which impinge on its own security but also those which relate to 
Canberra* s status as the symbol of the nation. Indeed it can be argued 
that since special attention is focussed on Canberra, as the national 
image, it is in the national interest that all government activities 
should be well conducted. However, it would be quite irrational, and 
inequitable, to deny self-government to the people of the Territoiy on 
these grounds. On the other hand, even if the A.C.T. were not the Seat 
of Government its comparatively small population, would make the granting 
of full state powers unsuitable.
Whilst protecting the interests of the nation the Territoay’s 
inhabitants should be compensated for their loss of representation at 
the state level, by being granted, as far as possible, local self- 
government in matters which elsewhere are the province of the state. 
Indeed, there is a danger in thinking of local government in terms of the 
familiar Australian pattern, with its fairly narrow range of functions.
For state governments in Australia are responsible for many functions, 
such as education and police which in other countries such as England
and the U.S.A. are, to a large extent, considered to be the responsibility 
of local government.
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The idee, of establishing a third level of government below 
the Territorial government can be quickly dismissed. There obviously 
would be no practical value, whatsoever, in creating a third tier of 
government with a jurisdiction geographically contiguous with that of 
the Territorial government. Nor is there any merit in either of the 
two alternatives which remain. The subdivision of the urban areas into 
numerous cells of responsibility would be quite fatuous. Both Australian 
and overseas experience speaks out strongly against it. The creation 
of two local authorities, one with jurisdiction for rural areas in the 
A.G.T. and one for the urban area has some merit, in that it would 
afford separate representation to the minority interests of the country 
residents. However, compared with the number of urban dwellers, the 
number of country dwellers is very small, and will become even smaller 
with the rapid growth of the city* s population. Furthermore, such a 
division of responsibilities would involve the rather complicated 
problem of the city* s boundaries. Unless frequent boundary adjustments 
between the two authorities were to be made (which would almost certainly 
create difficulties from an administrative point of view) the rapid 
expansion of the city into the rural areas would, in view of the smallness 
of the rural population, be sufficient to confuse the concept of 
separate authorities based on a clear distinction between rural and 
city dwellers. Provided the interests of the rural population are 
protected, then, self-government for the people of the A.C.T. will be 
best catered for by the creation of an authority with powers somewhat in 
between those of a state government and those of a municipal council 
elsewhere in Australia; its relationship with the federal government 
being somewhat akin to the relationship between the county or municipal
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borough council in England, or the conseil municipal in Prance, and the
central government. The Territorial government would be given most of
the functions elsewhere exercised by a municipal council, and some of
the functions of a state government.
Indeed the slavish adoption of local government as it is known
in the states would not be desirable aryway. The municipal council,
which is the basic urban local government unit, is sadly lacking in
prestige - as witnessed by its lack of support at the polls. This
Cinderella Status of local government is common throughout Australia.
For, "Even though each State has its own system of local government the
uniformity of style throughout Australia is noticable. In each case the
State Government directs and controls local authorities in a most
detailed way, e.g. through the Department of Local Government in New South
Wales. What they may or must do does not vary strikingly from State to
State. The practical possibilities involve the same fairly narrow range
of essential housekeeping tasks, roads, sanitation, garbage, street
lighting, protection of food supplies, and much the same possible
excursions into welfare and cultural activities. Money is raised in much
the same ways in all States, and the same financial difficulties and
17general problems appear." As a result, "It cannot be denied that the
New South Wales system lacks the prestige and importance of English and
18American local government." This applies to all states for, "the
functions entrusted to councils, from the first of a narrow and petty
order, have clearly failed to engage the interest of more than a small
minority, and over the years the councils have been progressively
19stripped of powers even within this circumscribed range."
Nor has local government in Australia been adapted to suit
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the needs of the modem metropolis# With the exception of Brisbane,
none of the state capitals has a central municipal authority. This
fragmentation of responsibility for -what is essentially a single urban
unit is a problem which is lamented from Hobart upwards. But, of course,
it is most acute in Melbourne and Sydney. Metropolitan Melooume is
composed, "of a single-level network of some thirty local government
bodies of uniform design and predominantly inadequate financial
resources."20 If anything the situation in the metropolitan area of
Sydney is even worse; it is governed by 59 municipal councils. The
difficulties of this arrangement have prompted numerous proposals for
reform in both cities. But none has been successful. What is more,
in Melbourne, "After each wave of pressure for the central body, one
of its proposed functions, which was causing really obvious concern
would be separately settled with its own special authority - thus the
Board of Works, the Fire Brigades Board, the Tramways Board, the State
Electricity Commission, the Housing Commission, the Gas Company and
later Corporation, and the more minor and sometimes fugitive bodies
for building and traffic regulations, town planning, and weights and 
21measure." Sydney, too, has its ad hoc authorities. The Cumberland 
County Council, for example, was established in 1945 for town planning 
and zoning purposes. Then there are the Metropolitan Water and Sewerage 
Board, the Electricity Commission and so on. It is not surprising, then, 
that local government in Australia has failed to deal with the major 
problems of the twentieth century metropolis* Town planning where it 
exists has failed to contain the urban sprawl, large proportions of the 
metropolitan areas are unsewered; the traffic problem grows apace, and 
no determined efforts have been made to solve it.
162.
NOTES:
1. Professor H.W. Arndt i The Costs of Canberras
A paper presented in a Symposium on Canberra - Development
and Problems. (A.N.Z.A.A.S. Conference, January 1964) Canberra).
2. No doubt, Mr, McLaren was referring to the Territorial Government
of 1871-1874) which consisted of a Governor appointed by the 
President and a Legislative Assembly, comprising a Council of 
eleven members appointed by the President with the advice and 
consent of the Senate, and a House of Delegates which was made 
up of twenty-two elected members. This arrangement was abolished 
following alleged corruption. See L.E. Schmeckebier, op.cit.
Page 31.
3. W.A. McLaren. Page 65) Evidence submitted to the Senate Select
Committee on Canberra. Mr. McLaren did say, however, that he 
supported the principle of local self-government.
4. H.W. Arndt. ’’Economics of Canberra Development", "Canberra the
Next Decade".
5. Report on Civil Administration with a Recommendation for a City
Council for Canberra (Australian Capital Territory), Page 46.
6. W. Eggleston, op.cit. Page 181.
7. Dr. K. Langer cited in the Report of the Senate Select Committee
on Canberra, Page 25.
8. H.J.R. Cole, op.cit. Page 46.
9. But even this would not be a perfect solution. Among other things,
as Canberra*s population continues its rapid growth, there will be 
fewer and fewer Australian towns of comparable size.
10. "Control of land-use in the City District of Canberra is operated
by means of convenants which specify the purposes for which land 
may be used, where the land is leased for residential or business 
purposes." I. Boileau "Variation of Crown Leases in Canberra", 
Australian Planning Institute Journal, April 1964)•
11. C.8. Daley. The Growth of a City, in "Canberra, A Nation's Capital".
12. This could lead to a rather delicate situation. Several of the
Northboume Avenue residential leases will shortly be due for 
their first 20 year revaluation. If the Department of the 
Interior's valuers increase the annual rentals of these leases, 
in keeping with their considerably increased commerical value, 
which is only to be expected, it seems very likely that many of 
the present lessees will be forced to sell. What will happen, 
one wonders, if some of them are unable to find purchasers? 
Certainly, this might ]?lace both the Department and the 
N.C.D.C. in a most embarassing position. Of course, this v/ould 
be avoided, if the Commission resumed this land (and perhaps 
other land in the vicinity of Civic).
13. I* Boileau. op.cit.
163.
NOTES: (Continued)
14. Revenue from land rent and premiums on lease sale during 1962-63 
was £336,568 and £1,439j916 respectively.
15« That is if one disregards the question of the Restricted Auctions 
of residential land which the Department conducts from time f^co 
time. Land so auctioned, however, rarely (if ever) includesAmost 
select blocks.
16. See supra Page 103.
17. Ruth Atkins Local Government. Page 157 in Public Administration
(edited by R.N. Spann).
18. P.A. Larcombe. The Development of Local Government in New South
Wales. Page 93.
19« A.P. Davies. Local Government in Melbourne. Public Administration. 
Volume 14. 1955* Page 65.
20. Ibid. Page 65.
21. Ibid. Page 66.
164.
A RECOMMENDED SOLUTION
There is no perfect solution to the problem of governing the
Australian Capital Territory. There is no one institution nor system of
vvi li
institutions which adequately satisfy all of the special needs of theA
National Capital. Nor, for that matter, is the solution which will best 
cater for the Territory's present needs, necessarily the one which will 
best meet all of its future requirements. It is certain, however, that 
given a willingness to compromise, we can find a solution which will 
satisfy most of these requirements, both present and future. The task, 
however, is a complex one.
I have carefully examined all of the various proposals which 
from time to time have been put forward by would be reformers, and have 
come to the conclusion, that the answer lies in the creation of a 
representative A.C.T. Council with broad although limited administrative 
and legislative powers, together with the retention of the present 
Development Commission (although in a somewhat modified form). These two 
organizations would work alongside each other under the aegis of a 
Minister of the Commonwealth Government with a separate portfolio for 
A.C.T. Affairs, who, with a small department would continue to operate 
(at least for a time) a number of the more important Territory services 
at present operated by the Minister for the Interior.
Since the Second World War at least eight proposals for reform 
have been put forward. The first proposal - that of Mr. H.J.R. Cole 
which was prepared in 1949 for the Minister for the Interior following 
renewed local pressure for self-government - was the only one to suggest 
that self-government should be given in administrative functions only.
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Essentially, Cole's scheme for a "Canberra City Council" recommended the 
adaption of local government as known elsewhere in Australia, for 
Canberra's purposes.
In other words, "such a Council could function on the same 
major principles as apply to any other local authority, i.e.
(a) Responsibility for administering the duties imposed upon it 
by an Act of Parliament.
(b) Rating for local services.
(c) Responsibility for balancing its budget annually.
(d) Power to make by-laws within predetermined limits, subject 
in each case to approval.
(e) Expenditure of Government subsidy as directed.
(f) Accounts subject to audit by Auditor-General."
Responsibility would be a federal Minister (or number of Ministers).
Cole recognized that there would be differences between his proposed 
Canberra City Council, and municipal councils elsewhere, but these 
differences would be mainly a question of degree only. For example,
"The Council at Canberra will probably be entrusted with some duties 
which, in the States, are handled by State departments." On the other 
hand the Council would not be responsible for other functions (such as 
town planning) which elsewhere are the province of the municipal council. 
However, Mr. Cole failed to make a holistic survey of Canberra's 
administrative needs; interpreted his terms of reference narrowly; in 
the main disregarded the problem of "state" and federal functions which 
must be catered for by any watertight solution to the question; and 
limited his concern to the needs of Canberra and overlooked the problem 
of rural A.C.T.
The other seven proposals, all recommended the establishment of
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a Legislative Council for the A.C.T. Pour of these (those of the Senate
Select Committee, 1955; Professor Zelman Cowen (1955); the Advisoiy
Council (1955); and Mr. A.T. Shakespeare 1965) favoured the creation
of a council, with legislative powers only, on which Government nominees
would compose the majority. Two of the proposals (Professor Cowen* s
and Mr. Shakespeare’s) recommended the appointment (hy the Commonwealth
Government) of an Administrator. Mr. Shakespeare also envisaged his
Administrator sharing responsibility for the Territory* s administration
with the N.C.D.C. The Senate Select Committee recommended that
responsibility for both the development and general administration of
the Territory should be entrusted to a Government appointed "Canberra
Authority". It also foresaw the possible eventual establishment of
municipal and shire councils in the Territory. The Advisory Council’s
2proposal preferred the creation of ad hoc administrative authorities.
Professor H.W. Arndt (1962), the Royal Institute of Public 
Administration's A.C.T. Study Group (1957), and Professor J.D.B. Miller 
(1964), all supported the establishment of a fully elected council with 
both administrative and legislative functions. Professor Arndt, foresaw 
the gradual accretion of powers by his Legislative Council, but made 
no recommendation as to who should be responsible for those functions 
not assumed by the Council. Both the Study Group and Professor Miller 
made special provision in their schemes for the National Capital's 
planning and development. Professor Miller by the retention of the 
N.C.D.C. and the Study Group by the creation of an Aesthetic Standards
5
Committee.
If we add to this list, the various other schemes, including
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the commission-form of government, vfoich have been advocated, in a less 
formal way, from time to time, we are left with a not inconsiderable 
selection to choose from. However, rather than evaluate all of these 
particular schemes, separately, I have determined first to examine the 
broad issues which confront us in the choice of a new system of 
government for the A.C.T. This necessitates the taking of two major 
decisions; the one concerns the actual structure of government, and the 
representation of the national and local interests in this structure; 
the other involves the allocation of administrative and legislative 
functions within this structure. (The two decisions closely affect each 
other, of course.)
(a) The Structure of the new system.
Our purpose in drawing up a new scheme of government for the 
A.G.T. is to remedy the present anomalous situation both by centralizing, 
as far as possible, the various arms of government and by granting 
self-government to the people of the Territory insofar as this accords 
with the interest of the nation. Given this intention and recognizing, 
as most of the reformers have done, that the answer must be a compromise 
between the desirability of giving self-government and the need to protect 
the national interest in the Territory* s government and development, 
then we are faced with two alternatives. In the first case, we can 
give the people's representatives partial responsibility for all 
functions which would elsewhere fall within the jurisdiction of the 
State government and municipal council (including responsibility for 
the planning and development of Canberra). In the second case, we can 
give the representative full responsibility for a limited number of
functions. In other words, as Professor Zelman Cowen has pointed out
5
168.
the solution involves a choice between function and composition. It is
impossible, if the national interest is to be safeguarded, to give the
people of the A.G.T. full control of the Territory*s affairs. Either
of these two alternatives will ensure this protection of the national
interest, the one by giving the Commonwealth Government a majority
membership in the new system cf government, the other by providing for
the Commonwealth Government to retain full control of those functions
in which it has a special interest.
The great advantage of the former alternative, from a public
administration point of view is that it wouU make it possible to bring
everything within the ambit of a single all purpose authority. It would
also be ”a means whereby men of great experience and ability, whether
living inside or outside the Territory, may contribute to the solution
6of its complex problems.” It would be an arrangement, too, which would
enable the people of the Territory to have some say in every aspect of 
7their government. Just how effective this say would be, however, with 
Government nominees composing the majority of the new authority's 
members is quite a different question. That it would be merely an 
illusion of self-government is suggested by statements made by (amongst 
others) observers of similar* arrangements in Northern Territory and the 
Territory of Papua and New Guinea. "All that it does is to provideg
for legislative authority to be given to public servants to make such 
decisions as they care to make in public in the presence of half a 
dozen civilians, ■who will be elected merely to listen to them. Why should 
it not be termed an advisory council instead of a legislative council,
9seeing that its functions will be merely advisory?” and, "More and 
more, as time goes on, I regret to say that I am convinced that the
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role of the Non-Official Member of this Council is not that of a
legislator, but merely a critic of Administration policy - pre-determined
policy. In fact I am forced to the conclusion that Non-Official
Members of the Council, as at present constituted, cannot achieve on
behalf of the Territory, any more than they could as Members of a
Government supported debating society. I can think if no amendment of
legislation proposed by a Non-Official Member of this Council, other
than of a very minor nature, accepted by the Government or, if it was
10accepted, not disallowed by the Minister." However, the experience 
of Northern Territory, and the Territory of Papua and New Guinea, must 
be discounted somewhat, for the circumstances there are in many respects 
quite different from the situation which pertains in the A.C.T. It 
may be that, because of the greater political maturity of A.C.T. 
residents that the Commonwealth Government would give greater weight to 
the opinions of their representatives than it appears to have given to 
the opinions of the representatives of Northern Territory, Papua and 
New Guinea. Furthermore it is true that conditions in the Canberra 
have changed considerably since 1929 when the local representative on 
the Federal Capital Commission was consistently overruled by the two 
Government appointees. However, it still seems likely, whs re a mixed 
Council of this kind is established, that there will tend to be an 
alignment of the Government nominees against the local representatives, 
and that the Government will certainly not be reluctant to make effective 
use of its majority membership. But it is certain also that the local 
residents will neither be deluded into believing this to be, nor 
satisfied to accept this as, self-government. The problem of
170.
frustration amongst the non-official members was referred to recently
by Professor Miller when he pointed out that such a council ’’..... of
elected and nominated members, is like a mixture of school boys and
schoolteachers. The elected members are encouraged to be naughty
because they lack responsibility; the officials are secure and
inclined to pontificate........ I see the considerable disadvantage
that it makes things look as if the citizens of Canberra are being
11treated as potentially naughty children.”
Whilst the mixed council form of government, then, by unifying 
the administration, would satisfy one of my criteria, I am convinced 
that it would not satisfy the local community,s need for self-government. 
This overriding weakness has, therefore, persuaded me to reject this 
type of institutional arrangement, the alternative would provide for 
the creation of a wholly elected council (which I shall proceed to 
call the A.o.T. Council) with broad, although limited functions, shar­
ing the government of the A.C.T. with one or more agencies of the 
Commonwealth. (I shall go on to suggest that these agencies should 
comprise a Minister with a separate portfolio for A.C.T. Affairs plus a 
small department, and a slightly reconstituted Development Commission). 
This arrangement, whilst not a perfect one, has the great advantage that 
it will secure both to the Commonwealth and the people of the Territory 
control over those functions of A.C.T. government in which they are 
most interested. It will allow a gradual accretion of powers by the 
A.C.T. Council to accord with its increase in experience and the growth 
of the Territory’s population. It will also permit the Minister for 
A.C.T. Affairs to retain a watching brief over the whole range of the 
Territory’s government.
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This proposal more or less corresponds with that recently put 
forward by Professor J.D.B. Miller. The proposal, as outlined, and that 
of Professor Miller, gives the citizens of Canberra no say in the develop­
mental work of the N.C.D.C. And, after all, a large proportion of the 
work of the Commission is of direct concern to A.C.T. residents. Whilst 
the national interest must be given predominant consideration in most 
aspects of development there is no reason why the local view point should 
not be heard, too. Minority representation of the residents on the 
Commission would ensure this. The choice of a senior council member 
(or members) would give the A.C.T. representative on the Commission added 
status vis-a-vis the other Commissioners, and at the same time, would 
serve to keep both the Council and Commission informed of each others 
views and activities.
All of the reform proposals have recommended (although in 
several cases implicitly) that final authority for the government of 
the Territory should rest with a Commonwealth Minister. The wisdom of 
such a provision (even if it were decided to establish a mixed council) 
is clear, for, as we have seen, the Commonwealth has an interest in all 
aspects of the Territory’s administration and development, and whilst it 
is unnecessary, (and indeed undesirable) for the Commonwealth to retain 
direct control over all governmental functions, ultinate control must 
remain with the Commonwealth Parliament. And, of course, given the 
principle of Ministerial responsibility, this control can best be 
exercised by a Minister with a separate portfolio for A.C.T. Affairs.
The need to ensure that responsibility for the A.C.T. is exercised by 
a single Minister with a portfolio which is limited to A.C.T. matters
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is proven. Thus, in addition to retaining the general supervision of 
the Development Commission, which is at present exercised by the Minister 
for lire Interior (subject to appeals to Cabinet on policy disputes), 
the Minister for A.C.T. Affairs would also administer certain services, 
such as education, which the community is not yet large nor mature 
enough to handle, and in addition would exercise tutelary powers over all 
services within the jurisdiction of the A.C.T. Council, to ensure not 
only that they were being operated efficiently but also that the national 
interest was being protected. Responsibility for ensuring that relations 
between the Council and Development Commission are smooth, and, if not, 
acting as arbiter in ary disputes which might arise would el so be the 
Minister* s. The Minister, too, quite regardless of whether or not the 
Council is given broad ordinance making powers, will have an important 
function in this connection* For if the Council is given legislative 
power, scrutiny of its draft ordinances could best be undertaken by him, 
and, if it is decided not to entrust the Council with the task of law 
making, then the Minister will be responsible for preparing draft 
legislation for the Commonwealth Parliament.
The wisdom of retaining the National Capital Development 
Commission or a similarly constituted body, within the framework of the 
new governmental system, is quite clear too. I agree with Professor 
Miller that ”..... basically the look and shape and physical
12installations of the National Capital are a national concern.’' 
Development then is a function which is best kept outside the 
jurisdiction of the A.C.T. Council. It might be argued, that, even if 
the Council were given responsibility far the city*s planning and 
development, the fact that all changes to the city plan must be gazetted
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and laid before both Houses for disallowance, would protect the 
national interest against any possible abuse of power by the Council. 
However, this is an oversimplification of the position. The Gazetted 
Plan does not lay down a detailed scheme of land uses for the city.
It is basically a broad outline plan, doing little more than lay out 
the city's road system. Within this framework there is great scope for 
mismanagement. The experience of other cities, such as Sydney,
Washington and Ottawa leads me to believe that a locally elected council 
of this sort would be much more susceptible than the Development 
Commission or a Commonwealth Department to the type of political pressure 
which leads to the negation of sound town planning. Already there are 
signs — in the application for change of purpose clauses, which have 
recently been made in respect of residential leases in Northboume 
Avenue - that business interests, for so long dormant, are awakening to 
the realization that legal and political pressures can be used to vary 
planning decisions in their favour. Furtheimore it is not just a 
question of observing a static plan. Town planning is essentially a 
dynamic process (despite the fact that Canberra*s town plan is laid down 
in the statute books), and must account for ever changing circumstances. 
On the other hand, the evidence of Canberra's own history is sufficient 
to show that the task of planning and development cannot satisfactorily 
be performed by a Commonwealth Department. The need for flexibility in 
the development authority's staffing and decision making arrangements, 
and the need for a special system of financing cannot be satisfied by 
an organization which is compelled to observe the’ rigid practices laid
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down for Commonwealth Departments. Thus, whilst I do not entirely agree
with Professor Miller*s point, “that the N.C.D.C. is a successful going
12
concern, set up recently to do a specific job which it does well," I 
am convinced that some such organization must he incorporated into the 
new scheme of government.
This then is the broad outline of the structure of government, 
which I feel would best suit the National Capital’s special needs. There 
is still quite a lot of important detail to be worked out with regard 
to this scheme, but I will return to that shortly. For the moment a 
more pressing decision awaits. How is the business of government to be 
allocated amongst these institutions? Should the A.C.T. Council be given 
the role of law maker? And, if not, who should exercise this law making 
power.
(b) Legislative and administrative functions.
Of the eight post war refoim proposals, four recommended that 
the people of the A.C.T. should be given self-government in legislative 
matters only, one recommended self-government in administrative matters 
only, and three proposed that self-government should be given in both 
legislative and administrative functions. After careful consideration I 
have come to the conclusion that the proposed A.C.T. Council should be 
given both legislative and administrative powers.
A strong prima facie case can be made for giving the A.C.T. 
Council some legislative responsibilities for the making of law for the 
Territory has been woefully neglected in the past; instead of the 
Commonwealth Parliament’s exercising its plenary power to legislate for 
-ehe Territory it has, through disinterest, delegated the substance of
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this power to the executive arm of the Government, which has apparently 
had almost as little regard for the task. Quite apart from the fact 
that the law making process is unnecessarily slow, and affords virtually 
no opportunity for the representations of the local community, present- 
day laws in the Territory are in some instances quite anomalous and in
13many other instances remarkably archaic.
But four of the proposals put forward since the Second World 
War, not content with suggesting that the A.C.T. Council should have 
legislative powers, also insist that it should not be given administrative 
powers. The reason for this stipulation is in all cases, except that of 
the McCallum Committee, financial. The McCallum Committeers support for 
a Legislative Council must be viewed in the light of its preoccupation 
with the problems of Canberra1s development. Impressed by the chaotic 
effect which the division of responsibility for A.C.T. development and 
administration among several Commonwealth Departments, had caused, the 
Committee firmly recommended the establishment of a centralized authority 
with full responsibility for administration and development.**^ But even 
the McCallum Committee insisted that its Legislative Council should not 
be allowed to legislate on financial matters.
In the other three proposals (those of the Advisory Council,**^ 
Professor Zelman Cowen, and Mr. A.T. Shakespeare) support of the 
Legislative Council apparently derives from the belief that an advance 
towards self-government is possible without raising the difficult 
financial problems which would certainly be raised if self—government 
were given in administrative matters.
Mr. A.T. Shakespeare admits that his proposal for a Legislative
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Council (and one with a majority of Government nominees, at that,; was 
drawn up in the realization that, "the essential prerequisite for a 
Territory government was the establishment of conditions on which a 
Territory budget could be framed in which both the national and local 
interest could be maintained.
The purpose of this was to ensure that Territory government 
would not lower the standards v/hich national purposes demanded and had 
provided, and also that the Commonwealth would not abandon the citizens
16of the Territory by failing to join in an equitable financial provision." 
But it is quite obvious that Mr. Shakespeare is more concerned, in his 
proposal, to ensure that the local interest rather than the national 
interest is safeguarded.
For, although there is a possibility that, if an A.C.T.
Council were given financial responsibility (the necessary adjunct of 
administrative responsibility) a lowering of national capital standards 
would follow, it is most unlikely that this would be allowed to happen.
Of course there is a strong likelihood (i would not go so far as to say 
that it would be inevitable, however) that even a heavily subsidized 
A.C.T. Council would tend to lower national capital standards, - that is 
if it were allowed full licence to do so. Sven an authority which was 
comparatively well endowed with finances would still have an economic 
problem; limited resources and unlimited uses to which they could be put. 
No doubt, therefore, it would be tempted to construct new works and 
maintain old ones at a standard more in keeping ’with those which are found 
elsewhere in Australia, and to use the Commonwealth’s "national capital 
subsidy" to pay for additional municipal services, or, what is more likely,
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to keep local taxation at a fairly low level. The temptation for an 
authority, which received little or no subsidy, to skinrp would be that 
much more, especially as it could use the high cost of the national 
capital element as an argument to justify its not maintaining high 
standards, or indeed, for not providing services which it could, under 
normal Australian conditions, be expected to provide.
In practice, there is little likelihood of a fall in national
capital standards resulting. Standards of both new construction and of
maintenance will depend upon the attitude of the Commonwealth. If it
requires a higher standard of maintenance than is normal in Australian
cities then it must pay the extra costs incurred. What Gray said of
Ottawa applies equally to Canberra. "The expenses incident to its civic
control must necessarily be far greater than would devolve upon it if it
were an ordinary municipality. It is no answer to say that the increased
value in property is sufficient consideration for the increased burden put
upon the inhabitants. That does not answer the question. They may not
17choose to accept the responsibility." By using such techniques as the 
grant-in-aid the Commonwealth Government could firmly tie contributions 
to their intended purpose.
Provided some such organization as the N.C.D.C. is retained no 
lowering of new building standards would result. For the Commission would 
continue to be responsible for ensuring that all building designs and 
proposals were up to national capital standards, and regardless of whether 
or not the work was being undertaken by the Council or some other body 
a lowering of these standards would not be permitted.
There is a greater possibility, however, that, where a lowering 
of national capital standards is not involved, the Commonwealth will not 
adequately compensate an A.C.T. Council for the high national capital
TrVp flg_an_examnle^ fh(=» "hnR
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service . At present this service is being subsidized, out of 
Consolidated Revenue at an annual rate of more than £60,000. At least 
part of this subsidy (perhaps a substantial part) can be justified as 
a contribution by the Commonwealth towards the national capital element 
involved in its operation costs. Yet it is possible that the Commonwealth 
would cease to pay any contribution to the service’s operation costs, 
if responsibility for public transport were handed over to the Council.
A fall in standard of the public transport system might result, or 
perhaps an increase in the cost of the service to its users and/or the 
local taxpayers, but a fall in national capital standards as they are 
commonly known, would certainly not be involved.
Indeed it is the fear that the granting of self-government 
would lead to an increase in A.C.T. taxation and/or a falling in the 
standard of A.C.T. services which is behind much of the opposition to 
self—government• For even if the Commonwealth Government were to 
contribute an equitable amount towards the costs of A.C.T. government 
following the grant of self-government, it is widely felt that the new 
situation would redound to the disadvantage of the Canberra taxpayers.
For the belief is common in the A.C.T. that local residents do not, at 
present, pay an equitable share of the costs of the Territory’s 
government. Many A.C.T. residents look at the prospect of self-government 
with some anxiety; with no doubt, the experience of the neighbouring 
New South Wales town of Queanbeyan, (as well as their purses) in mind.
For whilst Queanbeyan residents are represented at the state and local 
levels, they not only pay higher rates and taxes than citizens of the 
A.C.T., but also get, in general, a lower standard of both "state"
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and local services, into the bargain. The Legislative Council proposal 
has been put forward not only as a means of avoiding the complicated 
problems, which would be involved in any attempt to work out an 
equitable formula for the allocation of the financial responsibility 
for the management of the Territory between the Commonwealth and local 
residents, but also, in some cases at least, as a means of continuing 
the present financial arrangements whilst providing for some degree of 
self-government; in other words a means whereby the A.C.T. residents 
could both have their cake and eat it.
The argument for the Legislative Council largely devolves 
upon the belief that whereas the granting of administrative responsibility 
to an A.C.T. Council, involving as it would a granting of financial 
responsibility also, would necessitate a review of existing financial 
arrangements, the granting of legislative responsibility only would not, 
for under such a provision the Commonwealth could retain responsibility 
for A.C.T. finances. Whilst it has been suggested by the A.C.T. Study 
Group amongst others, that there is no cogent reason to prevent the 
Commonwealth from continuing to subsidize A.C.T. government at the present 
rate after some foim of home-rule has been granted, this is considered to 
be most unlikely if an A.C.T. Councilvrere given even minimal administra­
tive powers.
For at present the Commonwealth Government, is ignorant, 
perhaps blissfully so, of the details of its financial involvement in the 
A.C.T. It knows, of course, what is spent on the operation of most 
A.C.T. services. Yet, mainly because of the complicated national capital 
element which is present in most A.C.T. expenditure, it does not know
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what proportion of this expenditure A.C.T. residents can equitably be 
expected to pay. Nor does it know what proportion of this expenditure 
is at present borne by A.C.T. taxpayers; it is ignorant of total
A.C.T. tax revenue, for all A.C.T. monies whether they be tax receipts
18such as general rates, "state" death duties, and licence fees or non­
tax receipts such as cottage rents, land rents and premiums, are paid 
directly into Consolidated Revenue, and in some cases no attempt has 
been made to distinguish them. And, of course, no comprehensive effort 
has ever been made to balance receipts against expenditure on individual 
services. Thus, in general, it is not known what amount of subsidy the 
Commonwealth Government contributes towards the operation of each service. 
If the A.C.T. Council, however, were given responsibility for administra­
tion, it would be necessary to keep detailed A.C.T. accounts and the 
Commonwealth contribution to the costs of A.C.T. government would, for 
the first time, be clearly shown. In such circumstances, "I cannot
avoid a suspicion that Parliament might scrutinize any such overt
19subsidy more narrowly than is at present the case."
So long as the Commonwealth Government retained sole 
responsibility for the Territory1s finances, no review of the complicated 
question of the Commonwealth - A.C.T. financial relationship would be 
necessary»it is held. It may be, in view of the complex nature of the 
task and inertia on the part of the ons-tha part of"the. Department, that 
this prognosis is a valid one. Certainly, the fact that A.C.T. accounts 
have never been compiled must be ascribed to inertia (if not inefficiency) 
on the part of the Department of the Interior. The Auditori-General1s 
annual reports contain frequent criticisms of various aspects of the
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Departments accounting system. In 1958» for example, the Auditor- 
General's report contained criticisms of weaknesses in the Department's 
internal auditing system, as well as of accounting practices employed 
by the Department with regal'd to its Housing, Brickworks, Electricity 
Supply» and Forestry undertakings. The criticism of the Housing 
operations are particularly worthy of mentions "The only financial 
statement currently prepared by the Department of the Interior in 
connexion with these Housing activities is a statement of ledger balances
of the Australian Capital Territory Housing Trust Account, ......  This
statement is not designed to show the operating profit or loss of the 
scheme.
The Department was informed that additional accosting was 
necessary to enable competent authority to have accurate information 
regarding profit or loss involved in various categories when rental, 
sale and advances policy is being reviewed, and that complete audited 
statements are desirable in the interest of public accountability.
The Department replied that for the purposes of departmental 
management additional financial statements are not required.
In view of the unsatisfactory nature of the reply, the matter
20has now been referred to the Department of the Treasury.” Subsequent 
reports, however, have revealed that some progress is now being made
in this regard. And, in fact, it seems likely that, under its new
21management, and with the Attorney—General to goad it, the Department 
will eventually produce more comprehensive information about its A.C.T. 
finances anyway.
This, however, is not the whole story; a hint of the other
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part of it was given "by Mr. G. Freeth in 1962, when he apposed the 
Australian Capital Territory Representation Bill. He stated that,
’’The approach should he through some foim of local government; some 
form of municipal authority, if you like, or some form of government 
between a state legislature and a municipal authority. But when this 
is proposed many citizens shy like a startled horse, because that
raises the implication ...... of where the funds for this local
legislature are to come from. Are they to be a contribution by the 
taxpayers, including the taxpayers of the Australian Capital Territory, 
from all over Australia, or are they to be a contribution by the citizens 
of the Australian Capital Territory for their own local purposes? That 
is a very interesting point. I think that the people of the Australian 
Capital Territory have very different views from people in the rest of 
Australia on this matter.
As I have said, they tend to shy like startled horses when
this form of responsible government is suggested to them. It is a
problem. They live here under conditions, at times, of certain
difficulties, and those difficulties have been recognized by the
government of the day. We have no tax which corresponds to State
probate duty. That makes the Australian Capital Territory a place which
is sought after by companies and individuals. We have here no tax which
corresponds to stamp duty in the States..... There is no stamp duty on
receipts in the Australian Capital Territory, and that is a tax which is
22a constant source of irritation in the States.”
Of course the Government is not unaware of the fact that the 
residents of the A.C.T. at present enjoy a privileged tax position
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compared with residents of the states! If in the past such taxes as 
"state" death duties, and stamp duties on receipts and cheques have 
never been introduced in the Territory, the reason has not been the 
Governments ignorance but that these concessions, like the free 
hedge cutting service of the Federal Capital Commission, have been 
used as sops to placate public servants transferred to the wilderness, 
which Canberra was in its early days, and for their being deprived of 
self-government. The first of these reasons has now disappeared with 
the development of the city, and the second is likely to disappear, 
too, if Canberra*s citizens are given self-government even if in 
legislative matters only.
Of course, the fact that the introduction of self-government 
may lead to an increase in local taxation does not invalidate its 
desirability. And even were it possible to devise a system of 
government that permitted A.C.T. residents to have some form of home 
rule and at the same time to continue to enjoy their present privileged 
financial position, then the introduction of such a system would be 
undesirable. It would be just as inequitable to expect taxpayers 
throughout Australia, to pay an excessive contribution towards the 
government of the A.C.T. at the "state" and local levels as it would be 
to expect A.C.T. taxpayers to carry the brunt of the cost of developing 
the national capital.
Furthermore, the experience of Washington D.C. indicates that 
even if A.C.T. residents do not win self-government (or have it thrust 
upon them), this does not imply that the financial sops, which they at 
present receive, will continue to be thrown. Despite the fact that the
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residents of the District of Columbia have no self-government, 
whatsoever, they receive little or no aid from the federal government 
in the running of their affairs. And, indeed, the actions of Congress 
in refusing the District authorities the right to spend monies collected 
in the District have on occasions stultified major administrative 
programmes. An example from the Washington Post may be quoted* "A 
group of House and Senate conferees in a hurry to get home, not primarily 
interested in the District of Columbia anyway, and without any particular 
competence in education, decreed the other day that the children in 
Washington's elementary schools should get along for another year without 
school libraries..... There is no appeal from this casual, careless 
verdict.... It affords a fresh demonstration of why taxation without 
representation is always tyranny."^
In Canada, where the Dominion Government does not have 
control of the municipal and provincial government of its national 
capital the Dominion has been generous in its contributions towards the 
city's upkeep and operation, perhaps more so than might otherwise have 
been the case. Thus the Dominion makes substantial grants in lieu of 
rates and municipal taxes to local government authorities in the 
National Capital Region, it also pays for specific services, such as 
water supply, and has on occasions in the past taken over financial 
responsibility for specific items, such as the maintenance of bridges 
and roads of special importance. There is also an arrangement whereby 
it reimburses local authorities for national capital elements involved 
in the cost of new projects. For, "it was realized that the Master 
plan could not succeed if it required Ottawa, Hull and the other
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municipalities in the National Capital District, to carry out, or to 
participate in projects beyond, their requirements or resources as 
ordinary municipalities.
The terms of reference of the National Capital Fund therefore
authorized its use by the Commission to assist in projects of a nature
„24beyond ordinary municipal improvements• " The Dominion Government has
little or no coercive powers over the city's governing bodies. Its
grants and subsidies, although something more than a quid pro quo for the
co-operation, of these local authorities(would, one suspects, be
smaller were it not for the fact that this co-operation is essential for
tie improvement of the Canadian capital.
Of course, it may be that the Commonwealth Government would
pay an equitable share of the costs of governing the A.C.T., but to
safeguard the local interest, some provision should be mad$ in the
Acts setting up representative government, for a clearly determined
formula under which the Commonwealth would remit the cost of the
national capital element. So far as new works are concerned I agree
with Professor Miller that the retention of the N.C.D.C. would be of
value. For, "having been set up to do a specific job for which it has
been decreed money will be found, the N.C.D.C. is far more likely to
get the money for development out of Treasury than is the Council,
since the Council will be engaged in a constant hard fight to get the
25money for its current expenditure".“
On the other hand, a strong case can be made for giving the 
A.C.T. Council administrative functions only. Municipal government in 
Australia, the United Kingdom, the U.S.A., and France are traditionally
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concerned with administration; in Washington, the functions of 
the Board of Commissioners are principally administrative too.
Furthermore it has been argued that to give an A.C.T. Council
the power to legislate would facilitate the staging of constitutional
crises by its elected members, by the blocking of legislation, or
indeed by a refusal to introduce the legislation necessary for
government. This means of goading the "mother" government into
granting a greater degree of self-government was a frequent recourse
of the Legislative Councils of British Colonial territories. To a
lesser extent it has been used in the Northern Territory. Of course,
there is nothing to prevent the Commonwealth Government from providing
for such exigencies in the enabling legislation, nor to prevent it
from going so far as to abolish the Council if it should use such
tactics. For the "Council would always be a subordinate body, since
it would exist by virtue of Federal law, would have no guaranteed
26existence under the constitution." But quite apart from the 
possibility of the Governments using drastic action of this kind, there 
is a danger in assuming that the behaviour of an A.C.T. Legislative 
Council would necessarily confom with that of colonial Legislative 
Councils of the past. It is all very well to draw analogies between 
what has happened in colonial territories, and what may happen in the 
A.C.T., if a Legislative Council is established. But in most ways the 
situation is quite different, and the reactions of the people of the 
A.C.T. to such an arrangement might be expected to be quite different, 
too. Certainly the questions of nationalism, distance, racial and 
religious intolerance, ignorance and illiteracy, so often involved in
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the motivation of Colonial Legislative Councils are non existent on 
the Canberra scene. The "mother" government in Canberra is not that of 
a foreign, imperial nation, and an A.C.T. Legislative Council would not 
be separated by great distances from the seat of the "mother" government. 
No acute racial or religious problems are involved, and the people of 
Canberra are highly educated even by Australian standards, and have 
behind them centuries of Australian and British political experience.
However, this is, by no means, the only objection which has 
been raised against proposals to establish a Legislative Council for 
the A.C.T#
Apparently there is anxiety in some quarters, concerning 
the relations of such a Legislative Council with the other elements of 
the Territory's governmental system. For it is feared that many of 
the legislative proposals of such a council would be applicable to the 
Development Commission's activities. Not only would this prove most 
embarrassing for the Commission, but it would also be contrary to the 
rationale behind the proposed governmental system, it is held. For one 
of the chief advantages of establishing a two authority system for the 
government of the Territory, is that this arrangement would afford the 
broad allocation of functions along the lines of the special interests 
of the nation and local community. This provision would be worthless, 
however, if the A.C.T. Council were able to make laws controlling the 
Development Commission's actions.
Of course, few people, if any, have seriously considered that 
a fully elected A.C.T. Council, should be given sole responsibility for 
the making of A.C.T. law. All would-be reformers have recognized the
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need for the Commonwealth to retain ultimate control of the Territory's
government. All of the seven post war Legislative Council proposals
have provided for some form of veto or power of disallowance to be
exercised by the Government and Parliament over the draft ordinances of
a representative council. And, although, subject to this limitation,
27three of these proposals have recommended the establishment of a 
fully representative A.C.T. Council with legislative functions, we 
can dismiss two of these right away. For quite obviously the problem 
of conflict between the N.C.L.C. and A.C.T. Council can only arise in 
those proposals which have provided for the creation of both of these 
bodies. The Study Group*s scheme proposes that all powers of government 
at the "state" and local levels should be entrusted to its National 
Capital Council. Professor Arndt*s proposal is quite summary, and 
does not even discuss the question of whether or not other bodies 
besides the Legislative Council should be given responsibility for the 
government and development of the A.C.T. Of course, it should be 
pointed out that he is more concerned to disprove a suggestion made by 
Mr. G. Freeth, as Minister for the Interior that the people of the 
Territory did not want (or at least were not prepared to pay for) self- 
government. Professor Miller does not explicitly recommend that his 
Australian Capital Council should be the sole source of A.C.T. law, and 
as he does suggest that N.C.D.C. should be retained as part of the A.C.T. 
governmental system, and questions whether certain administrative 
functions should be taken over by his Council, it is difficult to see 
how we can assume that he does intend the Council to be the sole source
of A.C.T. law.
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Several reform proposals, including that of the McCallum Committee have 
suggested that the scope of the Council’s legislative powers should be 
limited somewhat. Indeed, there appears to be no good reason why A.C.T. 
Council’s legislative powers should not be limited to ensure that they do 
not encroach into the field of town planning and development. Of course, 
a complete separation of legislative jurisdiction is impossible, so 
closely interwoven are the interests of the nation and the local community. 
For example, to give the Council responsibility for legislating on the 
sale and consumption of liquor in the Territory (this is one of the fields 
which the McCallum Committee considered might be made the Legislative 
Council’s responsibility) would impinge on the Development Commission's 
present responsibilities. For at present it determines where new hotels 
shall be located. But care in the enumeration of the Councils powers 
should make it possible to limit such cases of overlapping to ones which 
are of only marginal interest to the Development Commission and the 
national interest.
But even if some friction between the Commission and Council does 
arise because of this overlapping of responsibility, this is not sufficient 
cause to deny A.C.T. residents a say in the making of their own laws. The 
existence of a representative body with legislative power might not be 
altogether a bad thing so far as the planning and development of the 
national capital is concerned, anyway. The Development Commission 
has, in the past, been accused of ’’riding a high horse in this 
community” and of using autocratic methods. And, although these 
accusations are somewhat exaggerated, a limited amount of competition 
would doubtless be of some value, especially if it caused the Commission 
more satisfactorily to explain those of its actions which closely affect 
the local community. Besides, there is a danger in overstating the
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difficulties which the Commission would encounter as a result of the 
establishment of a Legislative Council. Provided planning and 
development were withheld from the Council's jurisdiction, no great 
problems would arise for the Commission. And even so, the Minister 
and Parliament would retain the right to disallow any such legislative 
proposals.
There is a tendency when the question of self-government comes 
up in some circles, for people to wave a warning finger and to point to 
the Canadian capital, as an illustration of what can happen when 
legislative responsibility for the government of a federal capital does 
not rest with the federal government. It is true that this factor has 
caused considerable difficulty in Ottawa in the past especially with 
regard to the planning and redevelopment of Ottawa, but such a comparison 
of the A.C.T. with Ottawa is not entirely valid. In the A.C.T. planning 
legislation will, it is proposed, remain firnly in the hands of the 
Commonwealth, and anyway the Commonwealth will retain ultimate authority 
over A.C.T. legislation, and responsibility for the government of the 
Territory will be vested in two or three bodies, at the most, as compared 
with the 60 or so bodies which are concerned with the government of the 
Canadian capital. Furthermore, although the political and jurisdictional 
problems which face the National Capital Commission are considerable, they 
have not prevented the Commission from advancing some way towards its goal. 
It should be remembered, too, that whilst the Dominion government has had 
to expend large sums to enable it to redevelop parts of Ottawa, much of 
this expenditure has been necessary to put right the ravages of past
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neglect.
A frequent objection, which is raised against the granting 
of legislative powers to representative A.C.T. Council, concerns the 
question of neutrality. It is argued that the most obvious steps that 
can be taken to ensure the continued neutrality of the national capital, 
are to make certain that the amount of friction between the Commonwealth 
Government and an A.C.T* Council is kept to a minimum, and that, where 
friction does occur, it is not given undue publicity. It could be said 
that giving the Council power to make ordinances subject to the approval 
of the Minister and Parliament could hardly be less designed for 
preventing friction; every draft ordinance being a potential source of 
controversy. It is inevitable that the various elements of the A.C.T. 
government, the Minister, Council, and Development Commission will have 
their disagreements. One disadvantage which would be consequent upon the 
granting of ordinance making powers to the Council, would be that it would 
bring any such disagreements sharply out into the open. Whereas, if the 
Councils powers were limited more or less to administrative ones, not 
only would opportunities for disagreement be fev/er, but there would also 
be better opportunities for settling disagreements by negotiation around 
the conference table^ it is argued. Furthermore this arrangement would 
encourage opportunist members of the Council to make political capital 
out of the publicity resulting from the disallowance of an ordinance.
However, the case has been overemphasized. There is no reason 
to believe that the granting of legislative powers to an A.C.T. Council 
would cause any more friction between it and the Commonwealth Government, 
than if it were given administrative powers. Indeed, if finance is as
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great a source of controversy as some predict it will be, the granting
of administrative responsibilities might be an even greater source of
wrangling. Anyway, conflict between the Commonwealth and an A.C.T.
Council over a disallowed law or over finances for that matter, does
not constitute a loss of neutrality by the Commonwealth. Certainly this
would not constitute the physical coercion of which James Madison was
afraid, and upon which he bases his case for the federal government1s
assuming complete authority at the seat of government* "Without it,
not only the public authority might be insulted and its proceedings be
interrupted with impunity$ but a dependence of the members of the
General Government on the State comprehending the Seat of Government,
for protection in the exercise of their duty might bring on the National
Councils an imputation of awe or influence, equally dishonourable to the
2 8
Government and disatisfactory to the other members of the Confederacy."
There is no question of the Commonwealth Governments hand being forced, 
in this way, if an A.C.T. Council is given legislative authority, or 
administrative authority, for that matter. The Commonwealth will always 
retain the final say as to whether or not a particular legislative 
proposal shall become law. This alone should ensure that the Commonwealth 
Government’s neutrality is never physically violated at the seat of 
government. But special safeguards can be provided, if it is thought 
desirable. The Minister for A.C.T. Affairs can for example be given the 
power to take over control of the A.C.T. police force if circumstances 
ever warrant it.
Of course, it is possible that the political action of an A.C.T. 
Council could force the Commonwealth Government’s hand. But it is difficult
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to see how this can seriously compromise a Government that holds all the 
trump cards, anyway* The fear that the granting of self-government to the 
A.G.T. might lead to a situation in which the Commonwealth Government 
might be accused of showing favour to the A.C.T., is no more a sound 
reason for not giving self-government, than fear that the Commonwealths
giving a special subsidy to assist a state with a special financial
Vo
problem may lead similar accusations, is a good reason for not giving
K
the subsidy*
But if the neutrality of Commonwealth Government would not be 
unduly endangered by this step, what of the neutrality of its Public 
Service? If what Mr* Subramaniam has said about the political 
activities of Commonwealth public servants is true, it would take much 
more than an occasional altercation between an A.C.T* Council and a 
Minister for A.C*T* Affairs over a disallowed A.C.T. ordinance to shake 
public confidence in the impartiality of the Service, In view of Dr* 
Harrison* s experience on the Advisory Council and Hospital Board, it 
might be that some Ministers, at least, are not unfriendly even towards 
senior public servants who show an interest in local politics. As in 
the past, however, the choice will, no doubt, rest with the individual 
public servant as to whether he is to take an active part in A.C.T. 
politics or to risk his career in the Service* But for the public 
servant who does take an active part on the A,C.T* political scene the 
fact that he will be concerned with ” state** matters and not questions 
which generally come within the competence of a Commonwealth department 
will, one expects, account for a greater degree of tolerance on the 
part of his department than if he were active in federal politics. Even 
so some reticence among the ambitious as well as the more senior public
194.
servants may be expected. However, it is most unlikely that there
will be any shortage of able aspirants for office on an A.C.T. Council,
especially as with the growth of Canberra, the number of non public
servant residents and the number of "quasi - public servant" residents
29of the city has increased quite considerably#"
Other observers see in the fact that the Commonwealth
Parliament is empowered by the Constitution to make laws for the A.C.T.
not only at the federal level but also in matters which elsewhere in
Australia fall within the jurisdiction of state legislatures, an
opportunity which is too good to miss. The Commonwealths responsibility
for the Territory of Papua and New Guinea, Northern Territory, and other
less advanced Territories certainly makes the establishment of a centre
for model laws desirable. And in fact, the production of exemplary
legislation for the A.C.T. might be of value throughout the Commonwealth,
too. In some fields of government urgent problems exist, for which none
of the Australian States have found a satisfactory solution. The
Commonwealth could use A.C.T. legislation to give a lead on these
questions. The A.C.T. could be of particular value in aiding the
production of uniform legislation throughout Australia. And, indeed,
some indication of this latter possibility was given by the Attorney-
General, Mr. Snedden, quite recently, when he said that the Government
had, "asked the Law Society of Australia whether it would set up a
committee of experts to formulate a criminal code that could in the
future be enacted for the Australian Capital Territory and other
Commonwealth Territories, and for that matter, possibly be adopted as a
30uniform criminal code throughout Australia." However as Professor 
Richardson has pointed out, "The idea of a uniform criminal code through-
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out Australia is commendable, but when it is remembered that negotia­
tions with the States to achieve a uniform company law extended over
40 years, the prospect is not particularly good for an early reform
51of A.G.T. criminal code suitable for adoption by the States*”
Of course, it is true that the granting of ordinance making
powers to an A.C.T. Council would effectively preclude the Commonwealth
52Parliament from producing model ”state” laws to any considerable 
extent. But the fact that some people believe that the A.C.T. could be 
a centre for model legislation is scarcely sufficient reason for 
denying the people of the A.C.T. the right to make their own laws. 
Besides, it is doubtful whether A.C.T. residents would be willing to 
forgo this right so that the Commonwealth Parliament could produce 
legislation for the benefit of the Commonwealth as a whole, or its 
developing Territories. At any rate they might be excused for thinking 
that this would be taking altruism too far especially as the chance 
that Parliament would seize this "golden opportunity seems very slim.
For, in the pant, of course, Parliament has not only failed to produce 
model A.C.T. laws, but has also, itself produced very few A.C.T. laws, 
at all. Instead it has allowed most of its A.C.T. powers to be delegated 
to the executive.
And, indeed, despite criticisms of the suggestion that the 
A.C.T. Council should be given legislative powers, the fact remains that 
some reform of law making for the A.C.T. is imperative. It would be 
reassuring if we could believe that the reorganization of the A.C.T. 
governmental system with the provision of a separate portfolio for 
A.C.T. Affairs would serve to revitalize Parliament's attitude to the
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national capital’s business. Unfortunately, however, there is no
evidence whatsoever to suggest that it will. The McCallum Committee,
which in 1955 concluded that, "Parliament in the past has shown a
most regrettable lack of interest in Canberra’s development, and the
Committee feels that the charge of neglect should not again be directed
33at members," made no mention of the chaotic state of the Territory’s 
laws, but had it done so it could have produced ample evidence to 
corroborate a similar conclusion in regard to Parliament’s lack of 
interest in A.C.T. law making, or, in fact, in A.C.T. government in 
general. And, whereas Parliament, through the Joint Standing Committee 
on the A.C.T. has since 1957 demonstrated a renewed interest in the 
Canberra's development, accusations of neglect, so far as legislation 
and government, are concerned,are just as much in order to-day as they 
were in 1955» Certainly Parliament makes little use of its plenary 
power to legislate for the Territory, as provided under Sections 52 and 
122 of the Constitution. Symptomatic of this disinterest is the fact 
that the Territory’s laws are still being made under an arrangement 
which was intended to be a temporary one only. For the Act of 1910 which 
empowered the Governor-General to make ordinances having the force of 
law in the Territory specified that this arrangement would continue only, 
"Until other provision for the government of the territory" (was made). 
The result has been that the A.C.T. has become what Professor Richardson 
recently described as a "legal Cinderella".
I have concluded therefore that the A.C.T. Council should be 
given legislative powers, although they should be limited, I feel, so as 
to exclude planning and development matters. I have also concluded that
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the Council should he given administrative powers more or less 
commensurate with its legislative responsibility. The powers of the 
A.C.T. Council should, ultimately, be as broad as possible. For no 
matter how broad they are, the citizen of the A.C.T. will never have as 
much say in his own government as a citizen of New South Wales, or of 
any other Australian State, for that matter. For the powers of the 
A.C.T. Council unlike those of a state legislative will always be 
limited by the fact that they are not guaranteed by the Constitution.
It will always be a subordinate body deriving its existence and authority 
from the Commonwealth Parliament; and its authority and existence will 
always be thus dependent. For the Commonwealth Parliament will always 
be able to abolish it, as it has in the past abolished other A.C.T. 
authorities (such as the Federal Capital Commission, for example) or to 
modify its powers or composition, simply by repealing or amending the 
Commonwealth legislation by which it was set up. Moreover, its 
legislative proposals will always be subject to the approval or 
disapproval of the Commonwealth Parliament5 its administrative actions, 
in some cases, too will be subject to the veto of the Minister and it 
will be dependent, for a substantial part of its finances, on the 
Commonwealth*s benevolence.
Furthermore, I feel that responsibility for the making of law, 
and administrative and executive responsibility should go hand in hand. 
The experience of Colonial Legislative Councils indicates that in 
certain circumstances, at least, the separation of the legislative and 
executive functions tends to produce irresponsibility on the part of the
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legislature. In 1928 the Donoughmore Committee reported on the 
situation in Ceylon where the elected members formed a majority on the 
Legislative Council hut had no say in the country*s administration:
"Thus in an atmosphere of uncertainty and instability the only constant 
factor was the general desire (among the elected members) to make political 
capital out of the shortcomings of the Government and to add to its 
embarrassment. Denied all prospects of office, the unofficial members 
were in no danger of being called upon to translate their criticisms 
into action and to execute in practice the measures which they advocated. 
They were free therefore from the deterrent which is usually present to 
the Opposition in countries where parliamentary government obtains .....
It is then no matter for surprise that the launching of continuous and 
irresponsible attacks on the members of the Government collectively and 
individually became the distinctive feature of their policy."^' Of course, 
there are considerable differences between colonial Ceylon and the 
Australian National Capital but other evidence tends to confirm the 
danger of the separation of the executive and legislative powers. The 
District of Columbia's government, for example, has suffered as much 
from this as from any other single factor; the irresponsible actions of 
Congress being the source of much of the District’s difficulty.^
So far I have broadly allocated responsibility for the government 
of the Territory between the A.C.T. Council, the N.C.D.C. and the Minister 
for A.C.T* Affairs. It is now necessary to divide these functions in a 
more detailed fashion between the three elements of the new governmental 
system.
There are several sound practical reasons why in the short run
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the number of functions entrusted to the Council should he limited, 
somewhat* (Not the least of these reasons being the fact that as the 
A.C.T. has no history of self-government, it will be necessary to phase 
the allocation of functions to the Council, in order to enable its 
members to acquire some of the arts of government). However, I can see 
no substantial reason why the A.C.T. Council should not, ultimately be 
given responsibility for the administration of most functions which 
elsewhere in Australia fall within the province of state and local 
governments. This arrangement wi11 go some considerable way towards 
compensating for the loss of representation at the MstateM level, from 
which the people of Territory, at present suffer.
The functions to be excluded from the jurisdiction of the Council 
will all be ones for which it is necessary, for national capital reasons, 
to maintain higher than average standards. Responsibility for planning 
and development, of course, would remain with the Development Commission. 
Responsibility for the control of building standards would be transferred 
to the Commission from the Department of the Interior; as would that 
Departments Parks and Gardens Section. Much of the work of this 
section is of a developmental nature, and whilst it cannot suitably be 
handled by a Commonwealth department, it should not be entrusted to the 
A.C.T. Council, either. High national capital standards and the 
Commonwealth's overwhelming financial interest in this matter dictates 
that it should remain under Commonwealth control. (This would give the 
Commission a management function similar to those of the National 
Capital Commission in Ottawa.)
Some of the municipal development responsibilities currently
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exercised “by the Commission should ultimately he taken over by the 
A.C.T. Council. I see no reason why the provision of government housing, 
(at present the responsibility of the Commission in conjunction with the 
Department of the Interior’s Housing Branch) should not ultimately be 
taken over by the Council for example. There are very real difficulties 
in the short run, however, which have persuaded me to recommend that this 
changeover should be delayed for a few years. At the moment, the 
successful transfer of central office public servants from Melbourne 
depends upon the Commonwealth Government’s ability to commandeer large 
numbers of Government houses and to give them to transferees in priority 
to local residents. Needless to say this is a highly controversial 
subject, and so long- as it is necessary to give such large numbers of 
newcomers priority over established residents, it seems that giving 
this responsibility to the A.C.T. Council could only lead to trouble 
both for it and the transfer programme. Furthermore, in view of the 
rapid growth of Canberra, and its inflated building costs, to give such 
a responsibility to the Council might be to impose too great a financial 
burden on it, too soon.
All of the municipal functions at present exercised by the 
Department of Works, the maintenance and operation of water supply and 
sewerage, the repair of roads and bridges - should be taken over by the 
A.C.T. Council (subject to its being reimbursed for the national capital 
cost element involved). The rest of the Department's A.C.T. activities, 
including the maintenance of Commonwealth buildings, should become the 
responsibility of the Commission. The functions of the A.C.T.
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Electricity Authority (the only other authority with, substantial 
development functions) should also be assumed by the Council. The 
work involved does not appear to be particularly complex, and no 
particular difficulty of developmental co-ordination seem likely to 
anise.
The transfer of the A.C.T. functions administered by the 
Department of Health will provide no problems; elsewhere in Australia 
these functions (including the operation of abattoirs) would usually 
come within the province of local authorities. The question of hospital 
administration, however, is a difficult one. The rapid growth of 
hospital facilities which will be necessary over the next few years is 
likely to create some rather complicated problems. I, therefore, 
consider that for a number of years at least it would be unwise to give 
a greater degree of self-government in this field. Responsibility 
currently exercised by the Hospital Board could conveniently be handed to 
the Council.
The treatment of other services now provided by authorities other 
than Commonwealth departments deserves special consideration. With the 
one or two exceptions already mentioned, all of the functions at present 
administered by the va.rious ad hoc boards and committees, which were set 
up by the Minister for the Interior and Health, could be transferred to 
the A.C.T. Council, at once. This would include the full list of 
advisory committees and most of those with executive powers, such as 
the Apprenticeship Board, the Road Safety Council of the A.C.T. and the 
Bushfire Council.
The remaining "outside” services are provided both by voluntary
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organizations and by various agencies of the N.S.W. government.
Services provided by the voluntary organizations present no problem, 
and responsibility for their operation should be assumed by the A.C.T. 
Council, immediately. The services provided by the N.S.W, government, 
however, present a rather different picture; most of them being of 
type which the A.C.T. is as yet too small to handle. Of these the most 
important is undoubtedly education. In four or five years time, 
assuming that the projections of the N.C.D.C. are correct, Canberra*s 
population will have reached 120—130 thousand. By then the Territory 
should be able to operate its own education system. Until that time 
there seems to be little advantage to be served in transferring what 
would anyway be merely vestigial responsibilities. This would give the 
Minister a fairly clear field to work out the rather complex problems 
which will no doubt arise when responsibility is transferred from the 
N.S.W. Department of Education.
I have carefully considered whether or not the Council should be 
given police powers. Although James Madison decried a situation 
involving the "dependence of the members of the General Government on the 
State comprehending the Seat of the Government, for protection in the 
exercise of their duty," I feel that responsibility for the A.C.T. 
police could be taken over by the Council more or less immediately.
There is no question of the security of the Government being threatened 
in view of the fact that the Minister for A.C.T. Affairs will have a 
v/atching brief and will be able to secure adequate standards by means 
of legislation, inspection and so on.
To summarize my recommendations, then, I point out that
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ultimately all "state" and. "local" functions, development and planning 
excepted, at present administered by a mixed array of Commonwealth and 
State departments, advisory and executive committees, and voluntary 
organizations, which make up the Territory*s present system of 
government, should he brought under the authority of a single all 
purpose A.C.T. Council. In the short run, however, the special 
circumstances of each function must be considered, and a number of these 
functions notably Housing, Education, and Hospital administration should 
come within the jurisdiction of the Department of A.C.T, Affairs.
Control of the A.C.T. Council will operate in several ways. 
The legislation establishing the Council will set out in detail the precise 
limits of the Council*s powers and duties ( I contemplate legislation as 
detailed as the N.S.W. and Victorian Local Government Acts). The 
Council will, of course, be legally responsible for action ultra vires and 
failure to perform obligatory functions. In addition the Minister will 
exercise financial control over the expenditure of federal grants—in-aid. 
Several functions, especially those which like police administration are 
of a special national interest, affecting as they do the security of the 
Commonwealth Government, will be subject to inspection by the Minister.
All draft ordinances of the Council will have to be laid, for a statutory 
period of fifteen days before both Houses of Parliament, by whom they 
will be disallowable. The legislative proposals will of course be 
submitted through the Minister.
To secure a certain continuity of operations, I feel that, 
rather than create an entirely new body, the Advisory Council should be 
redesignated and reconstituted and should have the functions of the
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proposed Council transferred to it. (This, of course, has already been 
proposed both by the Advisory Council and other bodies). In this way, 
the new authority would inherit at least some knowledge of Canberra and 
its problems.
As to the internal organization of the proposed A.C.T. 
Council, I admit that I am enamoured with the committee system rather 
than with a departmental head arrangement. The use of administrative 
committees in English local government works well, and if my proposed 
A.C.T. Council can be compared with any form of government, in terms of
its powers and relationship with the central government, it will be "with
36
the English local authority. Without going too deeply into the question 
of the merits of the committee versus the departmental head system of 
administration, I am convinced that the committee system will not only 
foster the education of Council members in their particular administrative 
interests, but will permit this experience to be used to better advantage. 
If the Council were to appoint single departmental heads, then whilst 
this 'would certainly facilitate the education of those appointed, this 
education would be more limited than if they were members of several 
committees. Furthermore this arrangement would not provide the same 
fund of experience from year to year. For, when a departmental head 
leaves the Council, the chances are that there will be no one with 
experience to replace him. When a committee chairman resigns, however, 
there would usually be one or two members who have had experience of the 
working of his committee and would be able to replace him. But even when 
no-one with experience of this particular committee is available, there 
is always someone who has had experience of administration as a member
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of other committees.
Without active participation in the administration of the 
Council1s activities, I am convinced that Council members will not 
obtain that education which is necessary for the intelligent 
representation of local interests. This is the main disadvantage of 
the town manager system of government. And whilst it may be that such 
a system would provide a more efficient administration it is by no 
means obvious that this administration would be as sympathetic to the 
needs of the local community.
Of course each committee would have its own department, 
staffed by permanent officers, to carry out its orders. The head of 
each department, amongst other things, would be responsible for advising 
his committee, and of keeping it informed of its statutory obligations. 
One feature of the English local government committees, the co-option of 
outside experts, could be usefully adopted by the A.C.T. Council. Indeed 
this arrangement which would enable the Council to obtain advice from 
the great wealth of outside experts both in the Public Service and 
academic life, might prove to be of considerable advantage to the A.C.T.
I have suggested that where it is practicable, those 
sections of the Department of the Interior and the other bodies which 
deal with A.C.T. matters should be transferred wholesale to the new 
institutions. This would mean that initially at least the A.C.T. Council 
staff would consist to a large extent of Commonwealth Public Servants.
I see no real objection to this. Indeed it would put the Council in the 
same position with regard to staffing as the N.C.D.C. or any of the 
other statutory bodies. This arrangement would also facilitate a
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continuity of administration.
Eventually however it may be desirable for the A.C.T. Council 
to establish its own Public Service. This would certainly be made 
easier if some arrangement to permit the easy movement of personnel 
between Commonwealth State and local authorities were adopted. I have 
already noted that such an arrangement for the exchange of teachers 
would make it possible to establish an independent education system 
for the A.C.T. much sooner than would otherwise be possible. Indeed as 
Professor Miller has pointed out, "It would be highly desirable if, in 
setting up the conditions for the employnent of staff in an integrated 
Canberra administration, the Federal Government could adopt some of Dr. 
Coomb’s ideas about making different foims of superannuation interchange­
able, so that men (and women too, I hope) could move easily between 
Federal, State, local and statutory corporation services, and to those 
from universities and private business. A genuine reform in this sphere
might have more effect upon the character of Australian government than
37almost anything else; Canberra might be a bellwether".
NOTES:
1. H.J.R. Cole : Report on Civic Administration. Page 3»
2. The Advisory Council also, apparently, recommended the retention
of the existing Departmental administration.
3. The Study Group also recommended however, that the Department of
Works and the Legislative Council should be responsible for 
development; the Aesthetic Standards Committee serving as the 
watchdog. Thus despite the fact that it had the advantage of 
having the comparatively recent report of the Senate Select 
Committee to give a lead, and despite the fact that its own 
report was issued whilst the National Capital Development 
Commission was in the process of being established, the study 
group, otherwise quite thorough, overlooked the proven need for 
the unified control of the city’s development.
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NOTES:
4. The terms "commission” appears to have been used to cover a
variety of forms of government. A commission on the lines 
of the Federal Capital Commission (post 1929) -where decisions 
were made by majority vote would have all the disadvantages 
of the mixed council. For to ensure that the national 
interest prevailed, the Commonwealth Government would be bound 
to require that its nominees formed a majority of the members.
In Washington, whilst decisions are also made on a majority 
vote, each of the Commissioners is made responsible for a 
number of departments. I have toyed with the idea of adapting 
this arrangement somewhat for A.C.T. purposes to provide a 
means whereby the interests of nation and local community 
might be resolved. Self-government for the Territory’s 
inhabitants would be catered for by the creation of a department 
concerned with those functions which would otherwise be entrusted 
to a fully elected A.C.T. council. This "A.C.T. Affairs 
Department* would be made the sole responsibility of the elected 
Commissioners. Similarly a department concerned with national 
works would be the responsibility of a Government nominated 
Commissioner. Those national capital functions of concern to 
both the local community and the nation would nominally be the 
responsibility of the Government appointed Chief Commissioner, 
although the policy of this department would be determined by 
a majority of the three Commissioners. Attractive as this 
solution is, however, it has one over riding weakness. Whilst 
the two Government appointees might, and indeed, should be 
selected for their administrative ability and experience, the 
chances of a single person being elected with the same qualities 
are limited. What is more, such an arrangement would prevent 
the public exchange of views on the Territory’s affairs; rather 
would the elected commissioners’ decisions be like pronouncements 
ex cathedra with all that that involves.
5. Page 16. Report to the Advisory Council on A.C.T. Government and
Administration.
6. Ibid. Page 35.
7. Cowen suggests that the people of the A.C.T. can have either "a
real, though not decisive, voice in all matters, by being 
represented on a body which controls all affairs, or they can 
have absolute control, but only of comparatively trivial matters. 
I would think that to choose the latter would be to prefer the 
shadow to the substance, and that the former would give far more 
real self-government.” Ibid. Page 20.
8. Although both this quotation and the following one refer to
legislative councils, the point at issue concerns the composition 
of the councils rather than their functions.
9. Mr. Blair (Member for the Northern Territory) in the Debate on the
2nd Reading of the Northern Territory (Administration) Bill, 1947
10. Mr. James : Papua - New Guinea Legislative Council Debates, 16th
November 1955. Cited by C.A. Hughes in ”the Legislative Councils 
of Papua - New Guinea”. (Parliamentary Affairs Volume 12 1958-9)
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NOTES:
11. MThe Government of Canberra" : Paper presented at the
Symposium, "Canberra to—day and Tomorrow".
12. Ibid.
13* See supra page 116
14. However the Committee also suggested that municipal and 
shire councils might eventually be established in the 
Territory.
15« The Advisory Council has, actually, made several post 
war reform proposals - i.e. in 1946, 1947, 1955*
These proposals, however, were substantially the same.
I have therefore treated them as one proposal only.
16. Quoted in the Canberra Times of 29th November, 1963.
17. Cited by W. Eggleston op.cit. page 146.
18. Actually there is no "state" death duty as such in the
A.C.T. But for a given sized estate, deceased residents 
of the A.C.T. pay a higher amount of Commonwealth Estate 
duty than do interstate residents. For the purpose of 
Commonwealth Estate Duty assessment, State Death Duties 
are considered to be a debt deductible from the estate.
This is best illustrated by the hypothetical case (a 
greatly oversimplified one, however) of two deceased 
persons, one normally resident in the A.C.T. before his 
death and one normally resident interstate, who both leave 
estates of £100,000. The interstate resident pays State 
Death Duties of let us say, £20,000, which leaves an estate 
of £80,000 which is assessable for Commonwealth Estate Duties. 
The A.C.T. resident (or rather the executors of his estate) 
must pay Commonwealth Estate Duty on the whole £100,000. I 
have treated the extra payment of Commonwealth Estate Duty 
by the A.C.T. resident as payment in lieu of State Death 
Duty.
19« Professor Zelman Cowen op.cit. Page 22.
20. Auditor-General’s Report for 1957-8* Page 37«
21. Mr. G. Freeth was recently replaced by Mr. J.D. Anthomy as
Minister for the Interior, and Mr. W.A. MacLaren by Mr. R. 
Kingsland as Secretary for the Department.
22. Australian Capital Territory Representation Bill, Second
Reading debate, 10th May, 1962.
23* Architectural Forum, op.cit.
24. Joint Committee of the Senate and House of Commons on the 
Federal District Commission : Minutes of Proceedings and 
Evidence, No. 1. Page 47•
25» Professor J.D.B. Miller op.cit. Page 8.
26. Ibid. Page 15*
27. The other four Legislative Council proposals, were, of course,
those of the MacCallum Committee, Mr. A.T. Shakespeare, the 
Advisory Council, and Professor Z. Cowen, all of whom 
recommended a mixed council.
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28. Op. cit.
29» Approximately one third of Canberra*s workforce consists 
of Commonwealth public servants, proper. However a 
substantial proportion of this number consists of 
officers of non policy organizations such as the National 
Library, the Bureau of Census and Statistics, and the 
Superannuation Board.
30. Parliamentary Debates. House of Representatives, 18th March,
1964.
31. Op. cit.
32. It is true, of course, that under Section 122 of the Constitution
the Commonwealth Parliament alone has the prrogative to 
legislate for all of its Territories, but in the case of the 
Territory of Papua and New Guinea, and Northern Territory, this 
right to legislate has already, to some extent, been compromised 
And, of course, it is scarcely conceivable that these areas will 
remain in the status of Territories in perpetuity.
33* Report of the Senate Select Committee on Canberra Page 72.
34. Page 21.
35. See supra page. 16
56. English local government^ of course, do not have legislative 
responsibilities.
37. Op.cit.
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CONCLUSION
The decision to establish a separate federal district to serve 
as the seat of the Australian government, was taken by the fathers of our 
Constitution, partly because of their acquaintance with the persuasive 
arguments of James Madison and the other American constitution makers on 
the subject, and partly to appease the jealousies of Victoria and New 
South Wales (which in themselves strengthened our Constitution makers1 
belief in the sagacity of Madison’s reasoning.) But was it such a wise 
decision? Had the national capital been built in New South Wales with 
no provision for a special federal district, then the laws affecting its 
everyday administration would now be made by the sovereign legislature of 
that state. The Commonwealth constitutional position vis-a-vis Canberra, 
would be the same as its position towards Melbourne, Sydney, or any other 
city in the six states. Thus the security of the Commonwealth Government, 
its freedom of action, and its ability to shape the national capital as a 
worthy symbol of the nation would all be dependent on the benevolence of 
an independent, self-willed legislature. Furthermore even the choice of 
New South Wales as the seat of the national government (without making 
such special provision) would have been taken as an admission of partiality 
towards that state. (Unless some means such as that used in the case of 
Canada — having Queen Victoria make the choice - was used.) In the field 
of town planning and development, alone, the problems created would have 
been tremendous, even supposing the Commonwealth retained the freehold of 
all land in the capital. Building standards, and design, for example, 
would have to be regulated by other means than legislation which is the 
present method of regulation. Indeed these standards would probably have
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to be written into the covenant of every lease granted - that is 
provided the state government had approved this in its laws. Sven the 
town plan itself would be subject to the approval of the state government. 
In the event, the fact that the Australian national capital has been 
made a special district appears to have secured for it a far more orderly 
development than has occurred in Ottawa, which has no special district.
Of course it is true that Ottawa started its life as an industrial town, 
but it became national capital as long ago as 1867 and it Y/as not until 
very much later that any very serious efforts were made to improve its 
appearance and layout. It is true too that Canada is now making good 
progress towards the beautification of its national capital but only in 
round about ways after great expense both in time, money, and energy on 
the part of the Dominion Government. Furthermore even Ottawa’s compara­
tive success in town planning is subject to the benevolence of the Quebec 
and Ontario legislatures. And, of course, the Dominion government is 
powerless to act on such vital matters as sewerage disposal, river 
pollution and water supply.
Had no special federal district been established, to contain 
the national capital, then, the problems besetting the Commonwealth 
Government would have been substantial. But the establishment of a 
special district has in itself created problems of a different kind. The 
most important of these problems, of course, is the question of the 
government of the district. Having taken over the area from the state of 
N.S.W. it was necessary for the Commonwealth to work out a new system of 
government to replace the one already in operation. Indeed it might be 
argued that since the Commonwealth Government has taken away from the
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citizens of the territory the right to self-government at the local 
level and a say in the government of the state, which they would have 
enjoyed had a special federal district not been set up, it was morally 
obliged to devize some form of self-government as a substitute. But 
apart from the brief interlude during which they elected one of the three 
members of the Federal Capital Commission, the people of the Territory have 
had virtually no say in their own government, (unless representation on 
the management board of the local hospital, and on one or two advisory 
committeescan be considered as self-government.)
There are signs that the Commonwealth Government is at last 
beginning to act on the question of self-government. The Minister for 
the Interior has given several indications that he favours such a move,
In August, 1964, he stated in a letter to the Advisory Council, "Those 
who know something about government will recognize that no form of self- 
government for Canberra could be introduced in a matter of months, or by 
some government directive that it is to be. Self-government in ary form 
would require to be introduced on sound foundations and only after 
intensive study." He admitted, however, that the Government has not yet 
formulated any deliberate policy leading towards self-government for the 
A.C.T. Since the Ministers statement the Department has set up a new 
post, the duties of which will be to examine the complex financial 
problems which the question of self-government involves.
This development is gratifying, not only because self-government 
is desirable but also because it indicates that the Department of the 
Interior does not intend to be rushed into granting self-government 
without first thoroughly investigating the many problems which this step
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would involve. These problems are such as to make any scheme for self- 
government, which has been drawn up without careful consideration, quite 
unworkable, in practice. Yet, complex as its finances are, the Territory*s 
problems are not financial ones only, and there is an urgent need of a 
much broader investigation than either this one position or the 
Department of the Interior could instigate. In view of the fact that so 
many Commonwealth Departments and agencies are involved, a thorough 
investigation of the situation by a Parliamentary Commission of Enquiry 
is called for. A body of less stature viould not have sufficient standing 
to call for the evidence required. Undoubtedly such an enquiry would also 
focus attention on the other major weakness of the Territory* s system 
of government - this fragmentation of responsibility , itself. Quite 
apart from the question of self-government, some reform of the Territory’s 
government is desirable if only to counteract this tendency towards 
fragmentation - a tendency, which incidentally is continuing, (in 1961 a 
proposal for the creation of a separate Housing Commission was thwarted, 
but in the following year a separate Electricity Authority was established. 
More recently the creation of an ad hoc authority with duties similar to 
those of Sydney's Metropolitan Water and Sewerage Board has been mooted.)
But the solution to these difficulties rests with the 
Commonwealth Government. Indeed, "It would be presumption in me to do 
more than to make a case. Many things occur. But as they, like all 
political measures, depend on dispositions, tempers, means, and external 
circumstances, for all their effect, not being well assured of these, I 
do not know how to let loose any speculations of mine on the subject.
The evil is stated, in my opinion, as it exists. The remedy must be
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where power, v/isdom, and information, I hope, are more united with good
2intentions than they can he with me.”
NOTES:
1. Canberra Times, 18th August, 1964.
2. Edmund Burke, Thoughts on French Affairs
Page 550 (Everyman Edition) .
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APPENDIX 1
DISTRICT OF COLUMBIA GOVERNMENT
OFFICE OF 
THE SECRETARY
BOARD OF APPEALS 
AND REVIES
ADVISORY RELATIONSHIP LIMITED RELATIONSHIP, MOSTLY FISCAL
PUBLIC
INFORMATION UNIT
BOARD OF COMMISSIONERS
OFFICE OF
THE CORPORATION COUNSEL
DEPARTMENT OF 
GENERAL ADMINISTRATION
DISTRICT UNEMPLOYMENT 
COMPENSATION BOARD
DEPARTMENT OF 
OCCUPATIONS & PROFESSIONS
Fire Department
Metropolitan Police Department 
Office of Civil Defense 
Office of the Recorder of Deeds
COMMISSIONER OF PUBLIC SAFETY
Alcolilic Beverage Control Board 
Board of Parole 
Department of Corrections 
Department of Insurance 
Department of Public Health 
Department of Public Welfare 
Department of Vocational 
Re habilit ation 
Minimum Wage and Industrial 
Safety Board 
Office of the Coroner
COMMISSIONER OF PUBLIC HEALTH 
AND WELFARE
Department of Buildings and Grounds 
Department of Highways and Traffic 
Department of Licenses and Inspections 
Department of Motor Vehicles 
Department of Sanitary Engineering 
Department of Veterans’ Affairs 
Office of the Motor Vehicle Parking 
Agency
Office of the Surveyor 
Office of Urban Renewal
COMMISSIONER OF PUBLIC WORKS
Animal Allocation Board 
Citizen’s Civil Defense Advisory Council 
Citizens’ Traffic Board 
Commissioners' Alcohlic Clinic Committee 
Commissioners’ Committee on 
Community Renewal
Commissioners' Planning Advisory Council 
Commissioners' Youth Council 
Council on Law Enforcement in 
the District of Columbia 
District Committee for Employment 
of the Physically Handicapped
District of Columbia Building Code 
Advisory Committee 
Emergency Ambulance Service 
Fire Prevention Advisory Council 
Human Relations Council 
Motor Vehicle Parking Agency 
Public Health Advisory Council 
Public Welfare Advisory Council 
Urban Renewal Council 
Urban Renewal Operations Committee 
Vocational Rehabilitation Advisory 
Council
Appreticeship Council
Armory Board
Board of Education
Board of Elections
Board of Library Trustees
Board of Recreation
Board of Zoning Adjustment
District of Columbia Tax Court
Juvenile Court
District of Columbia Court of 
General Sessions 
District of Columbia Court of 
Appeals
National Capital Planning Commission
National Guard of D.C.
National Zoological Park 
National Capital Region, 
National Park Service 
Public Utilities Commission 
Redevelopment Land Agency 
United States Courts:
U.S. District Court 
Commission on Mental Health 
Register of Wills 
U.S. Court of Appeals for 
the District of Columbia 
Circuit
Washington Aqueduct
Zoning Commission____________
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APPENDIX 3
THE 1948 TRANSFER PROGRAMME
No
1st Stage (1-3 years)
Growth in Canberra Depts. (including 
Marketing Division, Commerce 
(temporarily in Melbourne)
Second Stage (3-5 years)
Repatriation
Social Services
Labour and Nat. Service
Civil Aviation
Works
Housing
Shipping and Transport 
Minor Sections of Depts.
Third Stage (5-7 years)
Postmaster General's Department 
+ minor sections cf other departments 
Fourth Stage (7-10 years)
Defence Group________________________________________
of officers.
882
1.703
212
3,670
Total no. of officers involved 7,027
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APPENDIX 5 TABLE 1.
Ok ü ANISü TION CH^ftT SHOWING AUTEo .i tIES RESPONSIBLE FOR THE ADMINISTRATION OF THE A.C.T.
PARLIAMENTJoint Parliamentary Committee on the A.C.T.
I
MINISTER
FOR
HEALTH
THE
EXECUTIVE 
GOV ERNMENT
ATTORNEY- MINISTER
x
MINISTER
GENERAL FOR THE FOR
1 INTERIOR WORKS
Various Advisory A.C.T. Electricity
Committees Authority
Tourism, Child Supply and
Welfare, reticulation of
Technical Educa- electricity in
tion the A.C.T.
Pre-schools
Third Party
insurance
Road Safety
Cultural Develop-
ment
General
PRIME MINISTER'S 
DEPARTMENT
Municipal library 
facilities (National 
Library
Various boards 
regulating professional 
practice
Nursing
Optometry
Pharmacy
Dentistry
Medicine
DEPARTMENT OF 
HEALTH
ATT ORNEY- GENERAL' S 
DEPARTMENT
DEPARTMENT OF THE 
INTERIOR
DEPARTMENT OF 
WORKS
j—
Administration of 
Public health in 
the A.C.T. including 
supervision of 
mothercraft services 
school medical and 
dental services, 
district nursing 
services, vetinary ' 
services, abbatoirs.
Legal service to 
administering Eepts. 
administration of 
Law and Justice in 
the A.C.T. 
Registries of 
Companies; Births 
Deaths., Marriages, etc.
General administra­
tion except 
health and law
Maintenance and 
repair of Government 
Offices, Houses etc. 
roads, water supply 
sewerage
CANBERRA COMMU­
NITY HOSPITAL 
BOARD
CANBERRA MOTHER- 
CRAFT SOCIETY
N.S.W.
AUTHORITIES
NATIONAL COUNCIL - 
OF WOMEN
Various Committees 
with executive powers
Determine 
general policy 
Arrange for 
the pair chase 
of supplies 
equipment etc.
Occasional care 
centres (interior) 
Mothercraft and 
Baby Health Centres 
(Health)
Queen Elizabeth II 
Home (Health)
Education 
Child Welfare 
Fire Brigade
Abo/\<jirt cs 
Pni ot\$
IheA-taA WeiltU
Canberra Emergency 
Housekeeper Service
Cemetery 
Bush Fires 
Architects 
Apprenticeship.
TREASURER
TREASURY
Appropriation 
of funds for 
development and 
administration of 
the A.C.T.
APPENDIX 5  TABLE 2
ORGAN IZATION CHART OF THE DEPARTMENT OF THE INTERIOR SHOWING THE 
PRINCIPAL A . C . T .  FUNCTIONS
MINISTER
FOR THE INTERIOR
NEWS 4 INFORMATION 
BUREAU
DIRECTORATE OF 
CIVIL DEFENCE
BUREAU OF 
METEOROLOGY
STATE BRANCH 
OFFICES
AUSTRALIAN 
WAR MEMORIAL
OFFICE OF THE 
OFFICIAL WAR 
HISTORIAN
ADMINISTRATION* A . C . T .  SERVICES* A . C . T .  POLICY* 
CO-ORO1 NAT ION 4
LANDS* HOUSING
ESTABLISHMENT
G e n e r a l  a d m l n l s t r a - E d u c a t i o n . A d v i c e  t o  P e r m a n e n t P a r k s  4 G a r d e n s . Ma n a ge me n t ,  l e t t i n g
t I o n  A c q u 1 s i t i o n  4 R e g i s t r a t i o n s . Head on  A t C . T . A g r i c u l t u r e  4 S t o c k . 4 m a i n t e n a n c e  o f
■ a n a g e n e n t  common- P u b l i c  t r a n s p o r t . m a t t e r s . A d m i n i s t r a t i o n  o f G ove r nme n t  h o u s e s  4
wea I t h . P a r  11 a m e n t a r y  4 E x a m i n a t i o n  o f  New L e a s i n g  O r d i n a n c e s , f l a t s .
P r o p e r t y . Gover nmen t  t r a n s - Works p r o p o s a l s . ( I nc  lud I ng  d i s p o s a  1 Sa le o f  Government
A c o o u n t s . p o r t  S e r v i c e s . L i a i s o n  be t w e e n o f  A . C . T .  l and h o u s e s .
Members t r a v e 1 4 S e c r e t a r i a t  t o C o n t r a c t o r s ,  U n i o n s l e a s e s ) . H o u s i n g  l o a n s .
a 1 l o w a n o e s . A . C . T . 4 Government  D e p a r t - S u p e r v i s i o n  o f R e n t  c o n t r o l .
C a n b e r r a  B r i c k w o r k s . A d v i s o r y  C o u n c i l . m e n t s . P r i v a t e  E n t e r p r i s e
A . C . T .  O f f i c e Pub 1 i c  Re l a t i o n s O r g a n i s a t i o n  4 B u i l d i n g  i n  t h e
Accommoda t ion  4 L e g i s l a t i o n  4 Me t h o ds  S t a f f i n g A . C . T .
C l e a n i n g , R e s e a r c h . R e c r u i t m e n t .
1 n d u s t r l a  1. F i r e  b r i g a d e . P l a c e r a e n t ,
Ambu l a n c e . A d m i n i s t r a t i o n  4
— T o u r i s t  B u r e a u . T r a i n i n g .
I o n o s p h e r i c G a r b a g e ,  s t r e e t Lia  1 son  w i t h  P u b l i c
P r e d i c t i o n  S e r v i c e c  l e a n i n g  4 s a n i t a - S e r v i c e  Board 4 a l l
t l o n . B r a n c h e s  on a b o v e
W e i g h t s  4 m e a s u r e s  
Swimming p o o l s ,  
Pub l  i c  Ha 1 I s ,  
C e m e t e r y ,
C i t y  b a n d .
m a t t e r s .
SURVEY
A . C . T .
POLICE
ELECTORAL OFFICE*
C o n d u c t s  A . C . T .  
A d v i s o r y  C o u n c i l  & 
C a n b e r r a  Communi ty 
H o s p i t a l  Board  
•  l e c t i o n s
FORESTRY 4 TIMBER* 
BUREAU
Ma nages  and  t e n d s  
A . C . T .  F o r e s t s
APPENDIX 5 TABLE S
AUSTRALIAN CAPITAL TERRITORY SERVICES BRANCH
ASSISTANT SECRETARY
BLIU INFORMATION AND 
GENERAL SERVICES
cial & Child. Vfelfare. 
rbage collection 
nd disposal, 
nitation. 
imming Pools, 
reet cleaning, 
hlic halls, 
ty hand.
ights & measures.
C.T. Publicity, 
(formation and 
elfare bureau, 
cretarial to 
visory Council, 
nberra Cemetery.
REGISTRIES
Pish protection. 
Driver's licenses.
A.C.T. Road Safety. 
Auctioneers licenses. 
Hawkers licenses.
Gun licenses.
Dog licenses.
Vehicle Registration
A.C.T. Regist'n
Motor of all 
Vehicles Comwlth 
Regist'n vehicles
in Australia
LEGISLATION
Preparation of 
A.C.T. Ordinances 
and Regulations 
as administered 
by Interior; also 
instruments of 
delegation and 
appointments 
thereunder, 
stocking and 
distribution. 
Examination of 
legal aspects of 
Branch's functions. 
Mining. City of 
Canberra Arms.
Bank holidays. 
Guardianship of 
Migrant Children.
TRANSPORT
Public transport 
Conveyance of 
M.P's Senators etc. 
Conveyance of 
goods & furniture 
and effects.
ADMINISTRATION
General branch 
administration. 
Typing, messegerial. 
Prepare's branch 
estimates.
EDUCATION
Pre-school, 
Infants, Primary, 
Secondary Schools, 
Apprenticeship. 
Technical College 
Truancy.
TOURIST
BUREAU
COMMITTEES WITH EXECUTIVE POWERS
DIX 5 TABLE 4
NAME OF BODY 
SOURCE OF AUTHORITY PRINCIPAL FUNCTIONS CONSTITUTK
Canberra Community 
H o sp ita l Board (3) 
(b ) (c)
Canberra Community 
H o sp ita l Ordinance, 
1938-1963
To "determ ine m a tte rs  con­
cern in g  th e  g e n e ra l p o lic y  
to  be adopted  by th e  M edical 
S u p erin ten d en t o f th e  H o sp ita l; 
and a rran g e  f o r  th e  purchase o f 
su p p lie s ;  equipment and o th e r  
th in g s  n ecessa ry  f o r  the  
e f f i c i e n t  o p e ra tio n  o f the  
h o s p i ta l " .
3 members appoii 
by M in is te r  f o r  
5 members elect«  
re s id e n ts  o f th<
A u s tra lia n  C ap ita l 
T e r r i to ry  E le c t r ic -  
i t y  A u th o rity  (3)
T Ü  ( c )
A u stra lia n  C ap ita l 
T e r r i to ry  E le c t r ic ­
i t y  Supply A ct, 1962
"To supply e l e c t r i c i t y  in  th e  
T e r r i to ry ;  and to  promote the  
use o f  e l e c t r i c i t y  in  th e  
T e r r i to r y ."
Chairman appoin- 
Govemor-Cenera. 
1 member electe< 
and from the  A< 
ory  C ouncil,
1 member from tl 
Department o f 
I n te r io r ,  appo: 
by th e  Governo: 
G eneral.
Canberra P u b lic  
Cemetery T ru st 
I lT  ( a j ( c )
Cem etries O rdinance, 
1933-1961.
To a d m in is te r  th e  Canberra 
p u b lic  Cemetery.
Chairman appo in - 
M in is te r  f o r  th< 
I n te r io r  from tl 
D epartm ent.
8 t r u s te e s  (1 m 
ed by each re li*  
denom ination, wi 
has been a l lo t t«  
t io n s  o f th e  cer 
1 t r u s te e  nomine 
A .C .T. b ranch  ol 
R .S .S .A .I «L.A«
. . . / 2
• 2 *:
NAME OF BODY 
SOURCE OF AUTHORITY PRINCIPAL FUNCTIONS CONSTITUTION
Bush Fire Council 
(2) (a) (c)
Careless Use of Fire 
Ordinance, 1936-1959
”To prevent the outbreak of 
fire and to protect there­
from life and property in 
any part of the Territory 
other than a part which is 
a built-up area, and may in 
particular, acquire fire­
fighting equipment, employ 
workmen, organize fire 
prevention associations 
and distribute literature 
relating to fire prevention •*'
Members appointed by 
the Minister for the 
Interior.
Apprenticeship 
Board (1) (a)
Apprenticeship 
Ordinance, 1936- 
1959.
To advise the Minister of the 
Interior on apprenticeship 
matters; to determine the 
scope and character of, and 
to supervise apprenticeship 
training; to examine and 
inspect apprentices etc.
Chairman appointed by 
the Minister of the 
Interior, 1 represent­
ative of the Common­
wealth appointed by 
the Minister.
1 representative, 
private employers in 
apprentice-trade•
2 representatives, 
employees in the 
apprenticeship trades.
Architects* Regis- 
tration Board 
C P  (a)
Architects' 
Ordinance, 1959«
"To provide for the Reg­
istration of Persons 
engaged in the practice 
of architecture and to 
control architectural 
practice. "
5 members appointed 
by the Minister for 
the Interior.
Road Safety 
Council of the 
A.C.T. (2) (a)
Set up at the re­
quest of the Minister 
of the Interior*
To promote road safety in 
the A.C.T. by disseminating 
propaganda, undertaking in­
vestigations, and making Hrep- 
resentations to appropriate 
authorities for the conduct 
of investigations, the ex­
ecution of works or the im­
plementation of policy or 
administrative changes con­
sidered necessary in the 
interests of road safety.”
18 members appointed 
by the Minister. (In­
cluding 1 representat­
ive from each of: Can­
berra Chamber of Comm­
erce, Advisory Council 
N.C.D.C., A.C.T. Polic 
Nat. Council of Nomen, 
Insurance Companies, 
R.S.L., Progress and 
YSLfare Council, Sport­
ing Car Club, Rotar^^
. 3 .
NAME OF BODY 
SOURCE OF AUTHORITY PR  IN CIPAL FUN CT ION S
CONSTITUTION
Club of Canberra, 
Department of the 
Interior, Council of 
P. &  C. Associations, 
N.R.M.A., Transport 
Workers' Union.)
Dental Board (1) (b)
Dentists' Registration 
Ordinance, 1931-1959»
"To provide for the regist­
ration of persons engaged 
in Dental Practice•"
Director-G-eneral of 
Health, 2-5 members 
appointed by the 
Minister for Health.
Medical Board (1)
W
Medical Practitioners' 
Registration Ordinance, 
1930-1958.
"To provide for the regist­
ration of persons engaged 
in medical practice."
Director-G-eneral of 
Health, 2-5 members 
appointed by the 
G-ovemor-G-eneral •
Nur s e s ' Registration 
Board (1) (b)
Nurses' Registration 
Ordinance, 1933-1959«
"To provide for the regist­
ration of Nurses, and enrol­
ment of nursing aids, and 
other purposes."
Director-G-eneral of 
Health, 2-7 members 
appointed by the 
Minister for Health.
Optometrists' Board
TTTTbT
Optometrists ’ Ordin­
ance, 1956-1958.
"To provide for the regist­
ration of persons engaged in 
the practice of Optometry, 
and to control Optometrical 
practice."
Director-G-eneral of 
Health, and 2 members, 
Appointed by the 
Minister for Health.
Pharmacy Board
TTTTbT
Pharmacy Ordinance,, 
1931-1959.
Poisons and Danger­
ous Drugs Ordinance, 
1933-1954.
"To provide for the regist­
ration of Pharmacists and to 
control the practice of 
Pharmacy," and to control the 
s^ale and use of poisons, 
narcotic drugs, etc.
Director-G-eneral of 
Health, 2-5 members 
appointed by the 
Minister for Health.
•. ./A
• 4- •
NAME OF BODY 
SOURCE OF AUTHORITY PRINCIPAL FUNCTIONS CONSTITUTION
Canberra Mother- 
Craft Society 
(2) ;(a). (b)
Voluntary Organiza­
tion with duties 
delegated (and fin­
anced) by the 
Departments of 
Health and Interior*
Operation of Child and 
Mothercraft Centres, and 
Queen Elizabeth II Home 
(for Department of Health), 
and Occasional Care Centres 
(for the Department of the 
Interior).
National Council of 
women (A.C.T* Branch) 
( 2 ) W
Voluntary organization 
with duties delegated 
(and financed) by the 
Department of the 
Interior.
Operation of Canberra 
Emergency Housekeeper 
Service.
NOTES :
(1) Committees whose functions should continue to be performed separately.
(2) Committees whose functions could be performed by the existing central 
authority*
(3) Committees whose functions could be performed by the central authority 
were it not a Government Department*
(a) Committees responsible tor the Minister for the Interior*
(b) Committees responsible to the Minister for Health.
(c) ”A body corporate with perpetual succession" and a common 
seal; which ”•*.* may acquire, hold and dispose of real and 
personal property and shall be capable of suing and being 
sued in its corporate name.”
I have excluded two committees from the above list : Corroborree 
Park Youth Centre Council (because it is not of sufficient importance) ; 
and the A*C.T* Associated Youth Committee (its functions are federal rather 
than Territory)
ADVISORY BODIES CONCERNED WITH A.C.T. ADMINISTRATION (a) 
niX 5 TABLE 5
NAME OF BODY 
ORIGIN FUNCTIONS COMPOSITION
Advisory Council
Advisory Council 
Ordinance, 1936- 
1962
To advise the Minister in 
relation to any matter af­
fecting the A.C.T*
2 representatives, 
Department of the Interior,
1 representative, 
Department of Health 
1 representative, 
Department of V<orks,
8 members elected by 
residents of the A.C.T
A.C.T. Advisory 
Committee on 
Tourism (2)
Set up at the 
Minister's request
To advise the Minister on 
Tourism. 1 representative, Department of the 
Interior,
The manager, Canberra 
Tourist Bureau,
The manager, Common­
wealth Hostels Ltd.
4 representatives, 
Canberra Chamber of 
Commerce,
1 representative, National Council of Nomen.
1 representative, Advisory Council.
Canberra Technical 
Education Committee
w~
Set up at the Min- 
ister's request.
"To advise the Minister 
with respect to the pro­vision of technical ed­
ucation in the A.C.T. in 
accordance with the needs 
of the community industry 
and commerce."
16 members appointed 
by the Minister, in­
cluding representativ­
es of A.N.U.; A.C.T. 
Employer's Assocn. ; 
Canberra Chamber of 
Commerce; Supervisors, 
Overseers Assocn.; 
R.A.I.A.; N.S.W. Ed­
ucation Department; 
Department of the 
Interior; Assocn. of 
Architects, Engineers, 
Surveyors, and Draught 
smen of Aust.; Master 
Builders Assocn.;
(1 each) and Canberra 
Technical College;
Nat. Council of women;
• 2 .
NAME OF BODY 
ORIGIN FUNCTIONS 1
COMPOSITION
A.C.T* T rades and Labour 
Council (2 each)
Canberra P re - 
School A dvisory 
Committee (2)
S et up a t  th e  
M in is te r 's  re q u e s t
To adv ise  the  M in is te r  
on m a tte rs  a s so c ia te d  
w ith  P re -sc h o o ls .
1 r e p re s e n ta t iv e ,  Dept 
of the  I n t e r io r .
1 r e p re s e n ta t iv e ,  Dept 
o f H ea lth .
P re-sch o o l o f f i c e r .
1 r e p re s e n ta t iv e ,  Canb­
e r ra  M oth ercraft S o c ie ty  
1 r e p re s e n ta t iv e ,  p re ­
school teach ers*
3 re p re s e n ta t iv e s ,  Can­
b e rra  P re -sch o o l S ociety*
C hild  W elfare 
Committee (2)
C hild  'Welfare 
O rdinance, 1957•
To " re p o rt to  th e  Min­
i s t e r  upon such m a tte rs  
r e la t in g  to  c h ild  wel­
f a r e  as he r e f e r s  to  the  
Committee and to  adv ise  
th e  M in is te r  on m a tte rs  
connected w ith  c h ild  
w e lfa re  in  the  T e r r i to r y " .
Members appo in ted  by th e  
M in is te r .
( in c lu d in g  re p re s e n t­
a t iv e  of A dvisory Council,
Committee on 
C u ltu ra l Dev- 
elopment in  
th e  A .C .T. (2)
Set up a t  the 
M in is te r 's  request*
To adv ise  th e  M in is te r  on 
th e  a l lo c a t io n  o f g ra n ts  
to  A.C.T* c u l tu r a l  b o d ie s .
1 r e p re s e n ta t iv e ,  D ept, 
o f th e  I n t e r io r .
5 members appo in ted  by 
th e  M in is te r .
L
T hird  P a rty  
A dvisory Co- 
mmittee (1 )
Set up a t  th e  
M in is te r 's  request*
To adv ise  the  M in is te r  on 
a l l  m a tte rs  concerning 
th i r d  p a r ty  in su ran ce  
(excep t premiums)•
R e g is tr a r  o f  Motor 
V eh icles (D ept, o f the  
I n te r io r -  Commonwealth 
A ctuary and Commissioner. 
1 r e p re s e n ta t iv e ,  In su r­
ance companies 
1 re p re s e n ta t iv e , p r iv a te  
m o to r is ts  (nom iated by 
A.C.T. A dvisory C o u n c il) . 
1 re p re s e n ta t iv e  of 
commercial m o to r is ts .  
(Nominated by Canberra 
Chamber of Commerce.
3NOTES :
(a )  A l l  o f  th e se  a d v iso ry  com m ittees a re  r e s p o n s ib le  to  th e  M in s te r  f o r  
th e  I n t e r i o r .
(1 ) Com m ittees whose f u n c t io n s ,  shou ld  c o n tin u e  to  be perfo rm ed  
s e p a r a te ly .
(2 ) Com m ittees whose fu n c t io n s  co u ld  be perfo rm ed  by th e  c e n t r a l  
a u th o r i ty  were i t  a r e p r e s e n ta t iv e  body.
I  have excluded  from  th e  above l i s t  th r e e  com m ittees : A .C .T .
N a tio n a l  F i tn e s s  A dv iso ry  Committee ( i t s  fu n c t io n s  a re  f e d e r a l  r a th e r  th an  
T e r r i t o r y ) ;  and th e  Nominal D efendent A dv iso ry  Com m ittee, and Nominal 
I n s u r e r  A dv iso ry  Committee ( th e s e  have com m ercial r a th e r  than  Government 
f u n c t io n s ) .
